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INTRODUCTION 


The Select Committee on Education was struck on February 11, 1988, with a 
wide-ranging mandate to examine the formal elementary and secondary school 


systems in Ontario. 


In order to analyze properly the many complex issues and problems involved in the 
provincial educational system, the Committee decided that it must approach its broad 
task in a systematic way. We felt that our starting point must be to explore and 
understand the underlying goals and philosophy of education in Ontario. To this end 
we held two weeks of public hearings in Toronto in July and invited comments on the 
goals and philosophy of education as they relate to the equal life chances and full 
development of each student. Forty boards, associations, educators, academics and 


other groups and individuals appeared before the Comunittee. 


The Committee had decided that its next round of public hearings and deliberations 
would focus on several key facets of the organization of education: the basic 
framework of Ontario Schools: Intermediate and Senior (OS:IS); streaming; grade 
promotion; and semestering. We held five weeks of public hearings in Toronto, 
Ottawa, Sudbury, Windsor and Thunder Bay from September 12 to October 13 and 
heard from 135 groups and individuals. The Committee is grateful to the 202 groups 
and individuals who made submissions to our first two sets of hearings. Being 
mindful of previous reports, the Committee invited Lloyd Dennis, George 


Radwanski, Duncan Green and Ken Dryden to appear before us. 


We feel we have accomplished one important thing already: our hearings have served 
as a forum for the educational community and other interested parties to comment on 
the overall goals of education and key facets of its contemporary organization. 
Because we are not experts or currently involved in the schools, we have not sought 
to lay out detailed blueprints for the operation or change of the system. But we have 
had a unique opportunity to examine public input on education in Ontario and we 
hope our observations and recommendations can indicate fruitful directions for future 


development and consideration. 


This report is not the end of the process. For us as a Select Committee, this is the 
first of a series of reports on key educational issues. For the educational community 
as a whole, we hope that our hearings and this report can stimulate discussion and 
point to some important areas for review and innovation. If this proves to be the case 


then we will have achieved one of our primary objectives. 


The Committee would especially like to thank its staff for their outstanding work: 
Lynn Mellor, Clerk of the Committee; and Ann Porter, Research Officer and Bob 


Gardner, Assistant Chief, Legislative Research Service. 
The Goals of Education 


The Committee endorses the overall framework of the Ministry of Education’s 13 
Goals of Education. Their underlying theme of "helping each student" towards 
individual self-actualization and development remains appropriate. However, the 
specific focus of the goals will continue to evolve with changing societal needs and 
expectations. For example, we heard much evidence of the ways in which the 
schools reinforce stereotypes about women and men, girls and boys. We feel that 
education has a positive role to play in addressing these issues and promoting gender 


equality. 
The Committee therefore recommends that: 


1. The Ministry add a fourteenth goal that education develop an awareness of 
those stereotypes and assumptions that contribute to the unequal position of 
women in contemporary society. 


In addition, the individualized focus of the existing goals of education needs to be 
expanded. Considerable research and much evidence presented to our hearings 
emphasized that there are identifiable groups in Ontario that are prevented from 
realizing their potential by various social, cultural and economic barriers. We 
heard, for example, of the far higher dropout rate of native students and the cultural 
alienation they felt from much of the curricula; the significant difficulties 
exceptional students face; the streaming into lower levels and higher dropout rates 
of students from poorer backgrounds; the particular problems faced by large 
numbers of children who are wards of the state; and the constraints on providing 


comprehensive programs in smaller schools or isolated areas. 


The promise of equality for each and every student must be every bit as important to 
the educational system as the potential of individual self-development. The 
Committee believes that education must also be dedicated to eliminating the 
Systemic obstacles that prevent equality of outcome for so many. These social, as 
distinguished from individual, goals of education can best be emphasized by 
expanding the preamble to the Goals of Education. 


Many schools and boards have tried to address issues of inequality and broader 
social concerns, but without a clear mandate or the resources to do so. We hope that 
expanding the goals of education in the direction we recommend will encourage and 


facilitate boards to continue to grapple with obstacles to educational equality. 


Such an expanded social mandate and changing demands on schools mean that 
achieving the goals of education cannot be solely the responsibility of the 
educational system. The Ministry, boards and schools must work with other 
ministries, relevant agencies, service providers, and other concerned groups in the 
community. Many witnesses pointed to the importance of involving parents and 
guardians in the educational system. We would also emphasize that Children’s Aid 
Societies and other agencies responsible for children should work closely with the 


schools. 


The Committee feels a number of assumptions prevalent in the current educational 
system need to be questioned and updated. For example, the overall goals of 
education are stated as they apply to the traditional school-age years. However, we 
see learning as a life-long and continuing process and believe the goals of the 
system must be adjusted accordingly. We have been greatly impressed by those 
groups appearing before us who have called for an expansion of the very definition 
of formal education. We agree with those witnesses who argued that continuing 
education has the potential not only to enhance the knowledge and self-development 
of many, but to also contribute to ameliorating such diverse problems as skill 
updating, dropouts, literacy training, etc. Similarly, the benefits of earlier entry to 
formal education and earlier identification of problems could be explored. 
Expanding the definition of education in this way underlines the importance of the 


Ministry working in close conjunction with other ministries and agencies. 


The Committee therefore recommends that: 
2. The preamble to the Goals of Education be replaced by the following: 


The Ministry of Education in Ontario strives to provide in the schools of 
the province equal opportunity and equality of outcome for all. In its 
contribution to programs, personnel, facilities and finances, the Ministry 
has the overall purpose of helping individual learners to achieve their 
potential in physical, intellectual, emotional, social, cultural and moral 
development. A second overall purpose is to work towards the 
elimination of the systemic barriers that prevent equality of outcome for 
children from many disadvantaged groups. Within the context of 
education as a lifelong and continuing process, the goals of education, 
therefore, consist of helping each student to: 


ONTARIO SCHOOLS: INTERMEDIATE AND SENIOR 


Many witnesses argued that OS:IS has not been in the schools long enough to 
properly evaluate its problems and potential. We understand this argument and 
realize that the process of educational innovation and development is long and 
complicated. On the other hand, our extensive hearings offered an excellent forum 


to poll the educational community on how it sees OS:IS to be working in practice. 


We found the implementation of OS:IS to be variable and inconsistent across the 
province. There were many schools and boards that had very much incorporated its 
framework into their operations; others had not. A theme that we often heard was 
that the document had not yet come alive. We see that to be an important goal in the 


next few years. 


While it may be too early for definitive conclusions, we nonetheless feel that the 
extensive public input to our hearings has given us a unique opportunity to analyze 
the experience to date and future direction of OS:IS. Our purpose here is not to 
discuss every technical detail, but rather to identify issues of concern, to highlight 
those elements of the document whose potential has not yet been developed and to 


indicate the broad areas that we feel need to be reviewed. 
Areas of Concem 


Perhaps one of the most troubling problems we heard of was the difficult transition 
from elementary to secondary school. Students are facing many significant changes 
at a trying time in their lives. They are moving into a totally different school 
environment with new and distinct pedagogical structures and approaches. In 
addition to a new system of credits and rotary classes, they have to make the 


complex but crucial choice of program and career path. 


A key way to facilitate this transition for students is to see the intermediate grades 
more as a cohesive unit. We realize, of course, that there are important barriers to 
integrating the intermediate unit. The most obvious is physical; the move to grade 9 
almost always entails a new school. While OS:IS deals with the Intermediate 
Division as a whole, the document has not been widely understood and used in 
elementary schools. Many promising programs, such as teachers Staying with 


particular students through the entire intermediate years and teacher exchanges, 


face structural barriers in the way education is presently organized. School district 
boundaries, teachers’ federation jurisdictions and collective agreements, and the 
omnipresent division between elementary and secondary panels are certainly 
significant problems. The resources for the intensive individualized mentoring and 
remediation we see to be vital will also not be easy to obtain. But teachers, trustees 
and other key parties have worked together in the past to overcome equally 


fundamental problems, and we are confident that such challenges could be met. 


We emphasize the importance of enhanced guidance and counselling. At best, we 
would like to see guidance teachers as resource persons for the Intermediate 
Division as a whole, following cohorts of students as they move from grade to grade 
and school to school. This type of continuity could significantly ease the transition 
into secondary school and help students make the best curriculum and program 
choices. Secondary schools and their feeder elementary schools could be grouped 
together to facilitate this comprehensive counselling. Such changes would require 
inservice and further training so that counsellors could obtain and upgrade their 


qualifications. 


A further change that could both ease the transition from elementary to secondary 
schools and provide a more solid grounding for students would be to see grades 9 
and 10 more as a core program, with fewer optional courses. We would stress the 
development of required language and mathematics skills, hopefully very much as 
part of a continuum of basic skills learned in the elementary schools. This speaks to 
a common concern about the need for more stability in grades 9 and 10, with more 


freedom of course choice to come in the later grades. 


The specific mix of programs and options best suited for particular areas will vary. 


However, the Committee sees the potential of a number of overall directions. 
The Committee therefore recommends that: 


3. Home room teachers be used for a higher proportion of students’ time in grade 
9, thus facilitating the individualized attention students may need in their new 
environment. The practice of having large numbers of separate subject 
teachers could be phased in later. 


4. In order to enhance understanding and program continuity, teacher exchanges 
between elementary and secondary schools within the Intermediate Division be 
encouraged. 


5. There be a greater coordinated emphasis on guidance counselling throughout 
the Intermediate Division, with appropriate inservice training. 


6. The mentoring of students be fostered; this could ideally involve individual 
teachers with mentoring roles staying with students right the way through the 
grade 7-10 unit. 


7. Diagnostic tests and remediation be used more extensively in the Intermediate 
Division to assist students facing difficulties. 


8. The Ministry develop guidelines and background material to support the 
implementation of such models. 


9. The Ministry sponsor applied research on the best balance and combination of 
programs and practices to ease the transition into secondary school. 


We also heard much concern about inflexibility built into the OS:IS framework. 
Many felt that the 110 hour requirement was needlessly rigid and inappropriate for 
certain types of courses and certain groups of students. The fact that funding is tied 
to the number of hours introduces further inflexibility. We see considerable 
advantages to 1/2 and 1/4 credit courses, realizing that this is not suited for every 


course. 
Using OS:IS More Fully 


It is clear that a number of features of the document have not yet been used to their 
full potential. Does this indicate a lack of awareness and understanding of OS:IS in 
the field? Have its provisions not been fully discussed within schools? Has there 
been insufficient inservice training to allow new approaches and possibilities within 
the OS:IS framework to be tried? Has the lack of fully developed curriculum 
guidelines been an important limitation? It would seem that the answer to these 
questions is "yes" and that these are important problems that must be addressed to 
realize the benefits of OS:IS. 


The Committee urges boards and schools to explore more fully a number of aspects 
of OS:IS that appear to be underused. For example, an increased use of the existing 
provisions for modules (Section 4.5 of the OS:IS document) could enhance course 


and program suitability for students. Linkage programs (5.15), which coordinate the 


secondary schools with apprenticeship and college programs, cooperative education 


(5.11), community-related packages (5.10), work experience (5.12) and the diverse 


ways of earning credits (6) all could enhance the flexibility and relevance of school 


to students’ needs. A wider use of the certificate of education (4.12) could reward 


students who do not or cannot complete OSSD requirements. 


The Committee feels that understanding how OS:IS is being used in practice and 


identifying areas of untapped potential are key starting points to bringing the 


framework to life. 


The Committee therefore recommends that: 


10. 


ht 


The Ministry and boards gather and analyze statistical information on how 
OS:IS has been implemented. 


Boards explore how they can more fully and flexibly use the full range of 
provisions of OS:IS. 


Issues for Review 


A wide range of issues were raised during the hearings. Various groups were 


concemed that the increased diploma requirements of 30 credits could contribute to a 


higher dropout rate, especially for General and Basic level students. There was 


considerable discussion of the best balance of compulsory and optional courses. 


There was also some concern that attempting to complete requirements in four years 


rather than five placed excessive pressure on students. We also heard many specific 


demands for changes in the course credits under OS:IS. 


Representatives of Roman Catholic schools urged that there be four credits 
allowed for religious education. 


Others felt religious education and credits should be available in both public 
and separate sectors. 


Concer was expressed that the arts and music can be lost in the pressures of 
timetabling and compulsory subjects. 


Several groups urged enhanced teaching of native languages. 


Teachers of technical areas felt that their subjects had not flourished under 
OS:IS. 


Others called for more social science, business, health and physical education, 
and family studies credits. 


The Committee feels that these important issues should be reviewed. We also agree 
with a number of witnesses who appeared before us that OS:IS should be evaluated 
on an ongoing basis. Not only will this yield useful information on how OS:IS has 
been implemented and problems that have arisen, but such a review will increase the 


accountability of the educational system to parents and the community. 
The Committee therefore recommends that: 


12. The Ministry analyze the impact of credit requirements, the balance of 
compulsory and optional subjects, expectations of the time to complete 
requirements, and other structural features of OS:IS that affect students. This 
evaluation should begin at the earliest possible opportunity, be conducted on a 
regular basis thereafter, and be organized on a board by board basis where 
possible. Reports of these investigations should be public. 


STREAMING 


The practice of grouping students according to ability or interest for the purpose of 
instruction occurs at both the elementary and secondary levels. At the secondary 
level, OS:IS provides for courses at three levels of difficulty; Advanced, General 
and Basic. While some schools offer courses at all three levels of difficulty, others 
offer them at one level only. The original intent of the structure was to stream 
courses rather than students. It was thought that students could have mixed 
timetables which would include taking courses at different levels of difficulty. 
Many witnesses, however, expressed the view that the system has ended up 
streaming students with the result that some were locked into a particular program 
and level at a fairly early age. In the elementary panel a variety of forms of ability 
grouping are in common practice. These can range from temporary groupings for a 
specific purpose within classes, to homogeneous and relatively fixed classes 


categorized by ability. 


A variety of groups appearing before the Committee expressed concern about the 
consequences of streaming and ability grouping. Research reviewed by the 
Committee underscored this concern. Data from other countries clearly showed that 
streaming reinforces educational inequality; students from less advantaged social 
and economic backgrounds are consistently overrepresented in the lower streams. 
The limited amount of Ontario research seemed to indicate similar patterns. Do 
these implications of streaming and grouping contradict the Ministry of Education’s 


fundamental goals of equal opportunity and the full development of each individual? 


On the other hand, many witnesses argued that streaming is not itself the cause of 
unequal educational outcome and other problems. A major body of opinion believes 


that grouping can address the differing specific capacities and needs of students. 


The question of dropout rates has also attracted a great deal of attention in current 
public debates and in our hearings. Is there a cause-effect relation between 
streaming and higher dropout rates? In considering these questions we have been 
hampered by the lack of current provincial research and Ministry information on 
issues such as absenteeism of children in the primary grades, retention rates 
throughout the educational system and the implications of streaming. We see the 


pressing need for more systematic information and analysis on these issues. 
The Committee therefore recommends that: 


13. The Ministry sponsor research on the practice and impact of streaming and 
ability grouping in Ontario. This must provide systematic data on the relation 
between these practices and students’ socio-economic backgrounds. 


The Elementary Level 


Our initial focus was on streaming at the secondary level. However, we found that 
patterns of streaming at this level cannot be seen in isolation from the elementary 
level. If rigid ability grouping were to remain pervasive at the latter it could prevent 


or limit the effect of changes at the secondary level. 


We would see grouping by ability in elementary classes as a temporary and flexible 
arrangement only, one of many approaches to be used in heterogeneous classes. We 
would replace full-time homogeneous grouping with such other forms of teaching as 
individualized attention, mentoring, cooperative learning and flexible group 
instruction, as outlined in The Formative Years. Equally important would be early 
identification and remedial and preventive programs for those having difficulty. 
Boards need to be able to collect the information necessary to allow such early 
identification to take place and to react quickly. As emphasized earlier, guidance 


counselling would need to be enhanced as well. 
The Committee therefore recommends that: . 


14. Boards explore replacing formal homogeneous grouping at the elementary 
level with approaches such as individualized attention, mentoring, Cooperative 
leaming and flexible group instruction in heterogeneous classes. This should 
be accompanied by enhanced identification, remedial and preventive programs. 


10 
When To Stream 


The Committee has great concern with the present system of beginning streaming at 
grade 9. Many Members were concemed that large numbers of students make 
inappropriate choices as they make the difficult transition from elementary to 
secondary school. With a new system of credits and rotary classes, being able to 
understand and decide which level of difficulty to choose is a complex additional 
burden. Other Members stressed their philosophical objections to the very concept of 


streaming and its implications for equality. 


The Committee feels strongly that the streaming decision should be delayed and that 
the early period of secondary school should not be streamed. We do not believe there 
is enough evidence to be absolutely definitive on how this could be accomplished and 
it is not our role to offer rigid prescriptions to the schools. Our hope is to encourage 
various models that seek to reduce any adverse impact of streaming in ways best 
suited to local situations. To this end the Ministry must allow flexibility in how and 


when students begin to take courses at different levels of difficulty. 


We recommend that boards destream at least until the end of grade 9. But we 
recognize that there can be many productive approaches: some boards may decide to 
eliminate streaming in grade 9 alone; others may wish to integrate the Intermediate 
Division more as a unit by destreaming grade 10 as well; others may destream 
throughout secondary school, while ensuring the full range of curricula to meet 
student needs; and some boards may retain the existing system, perhaps with special 


transitional programs to prevent students being locked into inappropriate streams. 


The Committee sees a number of vital preconditions if such reforms are to have a 
positive unpact. First of all, the streaming decision and the design of alternative 
models must be made at the local level. Secondly, there must be specific provincial 
funding targeted to encourage and facilitate innovative pilot projects. Finally, 
whatever form the reduction of streaming takes, it is a major change in the overall 
system. To succeed it must involve the participation and support of all key parties in 


the educational community. 
The Committee therefore recommends that: 
15. Boards offer unstreamed courses at least until the end of grade 9. 


16. The Ministry interpret OS:IS (4.6) to allow schools and boards the flexibility to 
destream further. 


\1 


We have noted the lack of current information on the impact of streaming in Ontario. 
To rectify this problem the implementation of the various destreaming models by the 
boards should be done in such a way that systematic data on the effect and validity of 
streaming is generated. There must then be a thorough process of evaluation and 
analysis of the innovations that take place. For example, it would be extremely 
useful to be able to compare educational outcomes in boards or schools that destream 
grade 9, grades 9 and 10, the entire system, or retain the existing streams. The 
Ministry must ensure that the resources to carry out this applied research are 


available to boards. 
The Committee therefore recommends that: 


17. The Ministry ensure that the boards collect data on any implementation of 
destreaming. 


We would prefer to see all grade 9 courses at a common level; as open courses which 
encompass the full range of student capacities and interests. We think all schools 
should then offer all three levels of difficulty, as well as offering a range of courses 
after grade 9. This would transform the existing vocational schools offering only 
basic courses into composite schools. They would still teach applied technical 
studies, but at all three levels of difficulty, as well as offering a range of courses at all 


levels. 


We know that it will take time to work through such changes and to determine what 
works and what does not. But we remain confident that destreaming the early years 
of secondary school is a challenge that the teachers, federations, trustees, 


administrators, parents and other key groups can meet together. 


To have a positive impact, the reduction of streaming must be accompanied by a 


range of further interconnected changes. 
The Committee therefore recommends that: 


18. Moves to reduce streaming be accompanied by other measures such as smaller 
class sizes, inservice programs for teaching destreamed classes, mentoring, 
individualized instruction and remedial programs. 


12 


To the same preventive ends, we would favour a closer integration of the school and 
relevant health and social services. This would make it easier to identify and help “at 
risk" students and for counsellors to understand the personal context of difficulties 
students may be facing. To also help students make the best choice, parents should 


be provided with clear guidelines on the streaming decisions to be made. 


GRADE PROMOTION 


The Committee has great concern with the practice of retaining students in a grade 
when they are judged not to have mastered the necessary material. Research and the 
testimony of many experts and practitioners before us indicates that retention and 
repeating the same material is generally ineffective and does not contribute to 
students improving their learning ability. Beyond this practical ineffectiveness, much 
research points to the potentially devastating effects of such failure on students being 
able to "develop a feeling of self-worth" (the sixth Goal of Education), especially in 


the earlier years. 


We feel that the practice of retention contradicts the Ministry’s goals of helping 
students realize their potential. We also feel that this practice has broader social 
implications for the goal of equal educational opportunity and outcome: some 
commentators believe that it is the socially disadvantaged students who are more 
likely to be held back. On the other hand, automatic social promotion that does not 
deal with the particular learning problems students may be facing is equally 


ineffective. 


We support age-appropriate promotion, but with the necessary remedial and 
individualized instructional programs. We would ideally envision a range of 
programs such as counselling and tutoring, remedial and preventive instruction, 
transitional and enhancement classrooms, parent education and home assistance, and 


mentoring. 


The Committee therefore recommends that: 


19. Age-appropriate promotion, with required remedial and ale ah programs, 
be the nonn. 


13 


More generally, the Committee would like to see education come to be structured in a 
very different way, particularly in the earlier years. Optimally, this would be a 
system without the rigid grade distinctions through which students now move in a 
lockstep fashion. Instead we would see the potential of a system based on broader 
divisions of four years or so. Students would move through the expected material in 
a more flexible manner -- faster for some and at certain periods, slower for others. 


Within such a model, we would see no need for grade retention at the primary level. 


We would see the great advantage of combining such a structure with intensive 
mentoring, peer tutoring, individualized instruction and the many other innovations in 
student-centred learning that schools, boards and teachers have been developing. 
More flexible early entry points could also be explored. We know that such a model 
would require a major rethinking of the educational system, a process which must 
involve all key players in order to be successful. We offer no detailed plan of how 
this could be done, but we feel it is our responsibility to at least point to goals and 


ideals and to indicate the direction that we see the system could be moving in. 
The Committee therefore recommends that: 


20. The Ministry and boards explore altemative models of broader and more 
flexible divisions or units. 


SEMESTERING 


Semestering is an issue that has not yet been resolved within the educational 
community. There is also a serious lack of data on its extent and impact in Ontario. 
The following gives some sense of the wide range of opinion presented to the 


Committee. 
Various groups argued that semestering has the following advantages: 


° The longer period of instruction can lead to more effective learning and higher 
achievement levels. It allows for greater use of instructional aids, such as field 
trips, speakers, research, or longer films. Some students find it easier to 
concentrate on four subjects rather than eight. Some found that more 
opportunity for remedial work and repeat classes is provided. 


° Semestering allows for increased flexibility in timetabling and number of 
courses offered. The individualization of programming is facilitated. 
Fractional credits are easily accommodated and the placement of co-op 
students is facilitated. Students whose career plans change can make up 
deficiencies by taking two courses consecutively in a single school year. 
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° Students have a chance to repeat failed or incomplete courses the following 
semester and more than one entry point during the year facilitates the 
"dropping in" of students. 


° Semestering allows students to complete their studies in a shorter period of 
time. 
: Semestering allows for an improved atmosphere in the school. The longer 


period allows for better interpersonal relations between students and between 
students and teachers. There is a more settled and orderly school climate as 
there are fewer class changes. 


° There is greater efficiency in the use of both print and non-print resources. 


Other groups argued that semestering has disadvantages: 


° Some question the learning advantages of semestering. Fast-tracking may 
result in a loss of enrichment in favour of completing secondary school in a 
shorter period of time. Students who are absent or fall behind in their work 
may find it more difficult to catch up. The longer periods can be difficult for 
slower learners. Semestering is a problem if teaching styles are not adapted to 
meet the longer class period. In some cases less course material is covered. 
Finally, students entering from elementary school may have difficulty adjusting 
to the extended period length. 


° Semestering is particularly a problem in subjects such as music, math, physical 
education and French which require continuity and building on previously 
learned material. 

° Semestering can present problems for the school staff. There is increased 


pressure on teachers to cover course content. The administrative workload is 
heavier because of the two timetabling cycles. The workload for guidance 
counsellors is increased. The evaluation of student achievement and the ability 
to provide feedback to students is more difficult because of the short time 
between semesters. 


° There can be disadvantages in terms of school atmosphere. The school may 
become fragmented, requiring more effort to foster school spirit and a feeling 
of cohesiveness. Semestering makes it more difficult to participate in 
extracurricular activities. 


° The semestered timetable also has disadvantages. Inability to offer all courses 
every semester may involve delays in making up failed courses. Students who 
complete their secondary school education in January are often writing exams 
and registering for college at the same time, which is especially difficult when 
students and chosen colleges are in different communities. Students going to 
university in February are faced with limited course selection and are eligible 
for a limited number of awards. There is difficulty with students transferring 
schools, especially from a semestered to a non-semestered system. 


° Schools can face pressure to institute semestering in order to attract students. 


15 
Scheduling Options 


A number of alternatives to the traditional full-year timetable and to the full-year 
credit for a half-year semester were suggested by groups appearing before the 
Committee. Some of these alternate forms of school organization have already been 


introduced in some school boards. The options discussed included: 


Providing a mixture of semestered and non-semestered courses within schools. 
This could include having traditional year-long courses in subjects such as 
math and languages which require continuity and a semestered timetable in 
courses which lend themselves to the longer class period. 


Providing semestering for senior students and full year courses for students in 
grades 9 and 10. 


Dividing the school year into two equal semesters before and after the 
December break. The first semester could run from August to December and 
the second from January to May. This would mean that the first term would 
not be interrupted by the Christmas break and that high school students would 
finish their year earlier and would be in a better position to obtain summer 
jobs. It would also allow the school and university and college schedules to 
coincide and would provide students graduating mid-year with a wider range of 
post-secondary course options. This schedule could apply to the elementary as 
well as to the secondary schools. 


Boards could be required to provide a mixture of semestered and 
non-semestered schools. This would ensure that students have the option of the 
type of school they could attend. 


Introducing a trimester system with the school operating year-round or with 
eight one-third credit courses in each of the three parts of an academic year. 


Introducing a two-day cycle. Under such an arrangement, students could take 
four subjects with longer periods one day, and another four the following day. 
Each subject would be taken throughout the course of the year. This would 
provide for both continuity of subject matter and for a longer class period. 


Providing half credit semestering with eight half-credit courses in each half 
year. 


During the course of the hearings we found that there was a great deal of 
inconsistency in how and why semestering was introduced. There also appears to be 
little current research on the implications of semestering that would allow schools 
and school boards to make informed decisions about which system to implement. 
Often it appeared that semestering had been introduced for administrative rather 


than pedagogical reasons. 


We feel that when semestering is introduced there needs to be a systematic 
balancing of organizational and educational factors and adequate consultation with 


the community. 


16 
In order to address these concerns, the Committee therefore recommends that: 


21. The Ministry of Education set out a protocol for boards to follow when 
introducing and reviewing semestering. This would include a provision that 
boards be required to consult the community before semestering changes occur. 


22. A study be commissioned which would examine the educational implications 
of semestering. 


The Committee heard from numerous groups that semestering is only one aspect of 
the school timetable which needs to be reviewed. Concern was also expressed that 
the scheduling and length of the school year seem to be based more on the 
traditional needs of an agrarian society than on any pedagogical rationale. In 
addition, the increasing curriculum demands placed on the school system by a 
rapidly changing society have called into question the appropriateness of the current 
length of the school day. The Committee feels that the length of the school year and 
school day are important issues which should be studied in greater detail, and that 


the groups and sectors concerned should have the opportunity to provide input. 


CONCLUSIONS 


While the specific focus of this report is on the overall goals of education and 
particular features of its organization, the Committee heard from a variety of groups 
on many other educational issues. These included teacher training, evaluation and 
testing, funding, continuing education, independent schools, curriculum 
development and review, vocational education, school-community relations, the role 
of parents, multiculturalism, and educational administration and policy 
development. This wide range of concerns raised provided a most valuable input to 


our deliberations. 


We would like to highlight three issues in particular. We heard a great deal from 
special education groups on integration and other options. We anticipate that 
amendments to Bill 82 will give legislators a chance to examine these issues in 
greater depth. We would, however, draw attention to requests for enhanced special 
education facilities in the North. Secondly, we would also emphasize the unequal 
educational outcomes of Native children in Ontario. We have much sympathy for 
demands for greater Native representation on school boards, the development of 


curricula geared to the particular needs of Native students, and more widespread use 
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of Native language of instruction. Finally, in view of the Committee’s 
recommendation for an expanded social mandate for education, we would like to see 
a reexamination of the role of community schools, in which schools act as resources 


for the community. 


In all these recommendations the Committee does not wish to appear absolutist or 
indifferent to the very real problems educators face in grappling daily with these 
complex issues. We have seen our role to be indicating fruitful directions for 
change and development, rather than laying out detailed plans. Implementation 
must be left to educators in the field. However, efforts to institute these changes 
will certainly amount to little unless the full participation of all key parties is 
encouraged. We have also discussed the various organizational and structural 
barriers that could limit the types of changes we envision. Among these is the 
severe pressure of limited space and facilities facing many schools. We remain 


confident, however, that these barriers can be overcome. 


The Committee recognizes that implementation of a number of the changes we 


recommend would entail additional expenditures by boards. 
The Committee therefore recommends that: 


23. Boards and schools be provided with sufficient resources to implement the 
above recommendations. ; 
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RECOMMENDATIONS 


Your Committee recommends that: 


10. 


11. 


The Ministry add a fourteenth goal that education develop an awareness of 
those stereotypes and assumptions that contribute to the unequal position of 
women in contemporary society. 


The preamble to the Goals of Education be replaced by the following: 


The Ministry of Education in Ontario strives to provide in the schools of 
the province equal opportunity and equality of outcome for all. In its 
contribution to programs, personnel, facilities and finances, the Ministry 
has the overall purpose of helping individual learners to achieve their 
potential in physical, intellectual, emotional, social, cultural and moral 
development. A second overall purpose is to work towards the 
elimination of the systemic barriers that prevent equality of outcome for 
children from many disadvantaged groups. Within the context of 
education as a lifelong and continuing process, the goals of education, 
therefore, consist of helping each student to: 


Home room teachers be used for a higher proportion of students’ time in grade 
9, thus facilitating the individualized attention students may need in their new 
environment. The practice of having large numbers of separate subject 
teachers could be phased in later. 


In order to enhance understanding and program continuity, teacher exchanges 
between elementary and secondary schools within the Intermediate Division be 
encouraged. 


There be a greater coordinated emphasis on guidance counselling throughout 
the Intermediate Division, with appropriate inservice training. 


The mentoring of students be fostered; this could ideally involve individual 
teachers with mentoring roles staying with students right the way through the 
grade 7-10 unit. 


Diagnostic tests and remediation be used more extensively in the Intermediate 
Division to assist students facing difficulties. 


The Ministry develop guidelines and background material to support the 
implementation of such models. 


The Ministry sponsor applied research on the best balance and combination of 
programs and practices to ease the transition into secondary school. 


The Ministry and boards gather and analyze statistical information on how 
OS:IS has been implemented. 


Boards explore how they can more fully and flexibly use the full range of 
provisions of OS:IS. 


12. 


13: 


14. 


15. 
16. 


17. 


18. 


19. 


20. 


21. 


22: 


aay 
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The Ministry analyze the impact of credit requirements, the balance of 
compulsory and optional subjects, expectations of the time to complete 
requirements, and other structural features of OS:IS that affect students. This 
evaluation should begin at the earliest possible opportunity, be conducted on a 
regular basis thereafter, and be organized on a board by board basis where 
possible. Reports of these investigations should be public. 


The Ministry sponsor research on the practice and impact of streaming and 
ability grouping in Ontario. This must provide systematic data on the relation 
between these practices and students’ socio-economic backgrounds. 


Boards explore replacing formal homogeneous grouping at the elementary 
level with approaches such as individualized attention, mentoring, cooperative 
leaming and flexible group instruction in heterogeneous classes. This should 
be accompanied by enhanced identification, remedial and preventive programs. 


Boards offer unstreamed courses at least until the end of grade 9. 


The Ministry interpret OS:IS (4.6) to allow schools and boards the flexibility to 
destream further. 


The Ministry ensure that the boards collect data on any implementation of 
destreaming. 


Moves to reduce streaming be accompanied by other measures such as smaller 
class sizes, inservice programs for teaching destreamed classes, mentoring, 
individualized instruction and remedial programs. 


Age-appropriate promotion, with required remedial and preventive programs, 
be the nonn. 


The Ministry and boards explore altemative models of broader and more 
flexible divisions or units. 


The Ministry of Education set out a protocol for boards to follow when 
introducing and reviewing semestering. This would include a provision that 
boards be required to consult the community before semestering changes occur. 


A study be commissioned which would examine the educational implications 
of semestering. 


Boards and schools be provided with sufficient resources to implement the 
above recommendations. 
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INTRODUCTION 


The Select Committee on Education was struck on February 11, 1988. In the first 
phase of its mandate, the Committee undertook an examination of two aspects of the 
educational system in Ontario. In July 1988 public hearings were held on the goals 
and philosophy of education as they relate to the equal life chances and full 
development of each student. This was followed in September and October 1988 by 
hearings on four aspects of the organization of education: the overall framework of 
Ontario Schools: Intermediate and Senior (OS:IS); streaming; grade promotion; and 


semestering. The Committee issued its first report in December 1988. 


A number of questions raised in the fall hearings prompted the Committee to examine 
the length and organization of the school day and school year for the second phase of 
its mandate. Various groups appearing before the Committee raised concems about 
the semester system. There was a suggestion for instance, that the school year be 
reorganized to provide for two semesters evenly divided by the Christmas holidays, 
with the first semester running from mid-August to December and the second from 
January to early June. This would mean that the first term would no longer be 
interrupted by the Christmas break and that the secondary school calendar would 


coincide with that of the colleges and universities. 


Secondly, a number of groups called for a general review of the length of the school 
year. Some suggested that the current ten month schedule was no longer appropriate 
and that an extended year, possibly with a trimester or quartermester scheduling, 
should be considered. Special education groups, for instance, suggested that operating 
schools on a year-round basis would be advantageous to many handicapped youth 
since much learning loss occurs during the long summer break. It was also felt that an 
alternative school year organization could provide additional re-entry points and might 


reduce the number of drop-outs. 


Thirdly, the Committee heard extensively about how capital expansion has not kept up 
to need, particularly in high growth areas. It was suggested that an extended school 


year would allow for better use of school buildings. 


Finally, we heard from presenters about the overcrowded curriculum and the difficulty 


of covering all subjects within the parameters of the current school day. 


For these reasons, the Committee decided to examine in greater depth the question of 
the school day and school year. As part of its investigation the Committee felt it 
would be useful to look at alternative models of school year organization, including 
the introduction of year-round education in some schools in the United States. 
Research staff attended the National Association for Year-Round Education 
Conference in San Diego, met with officials and visited a number of schools in 
February 1989, and three experts on year-round education from California and Utah 
were invited to appear before the Committee. In April 1989, Dr. Charles Ballinger, 
Executive Director of the National Association for Year Round Education, Dr. Don 
Glines, a consultant with the State Department of Education in California and Larry 
Horyna, from the Utah State Department of Education spoke to the Committee about 


their experiences with year-round education. 


The Committee held eight days of public hearings in Toronto between March 9 and 
April 19, 1989 and during this time heard from 22 groups and individuals. The 
Committee would like to thank the groups and individuals who made submissions to 
this phase of our hearings for their valuable contributions to the discussion. A 


summary of the briefs presented is available from the clerk’s office. 


During the course of the hearings the Committee found that the issues of the school 
year and school day proved to be complex and raised a number of fundamental 
questions, which to a large extent need to be addressed before organizational issues 
can be fully resolved. What is the role of school in society? What is the role of the 
school in relation to the local community? Should schools play more of a role as 
community resource centres? What are the pedagogical implications of different 
school calendars? To what extent do continuing education and summer school courses 
already constitute an extension of the school year and school day? How should they 
be coordinated with the regular day schedule? What is the role of the education 
system in providing childcare? What is the role of the school in adult education? 
What is the relationship between the evolution of the school system and its 
organizational structures, and the needs and demands of society? An interdependent 
relationship between school and society is evident in many areas. For example, while 
a school break in the months of July and August evolved in response to the economic 
and social demands of an earlier era, it is now the school year calendar that tends to 
structure vacation time for many people, and to have a significant influence on 


community and economic life. 


The Committee would like to thank its staff for their work: Tannis Manikel, Clerk pro 
tem of the Committee; and Ann Porter, Research Officer and Bob Gardner, Assistant 


Chief, Legislative Research Service. 
TIME AND LEARNING 


The Committee felt that it was important to begin by addressing the pedagogical 
implications of the length and organization of the school year and day. We are in 
agreement with the many presenters who expressed the view that optimum student 
learning must be the prime consideration in determining the timing of the school day 
and school year. It appears that the ten month school year was established at the end 
of the last century in response to the economic needs of an agricultural society where 
children were required to work on the farm during the summer months. The rationale, 


pedagogical or otherwise, for the current schedule is less clear. 


When an international comparison is made, it can be seen that the amount of time 
children spend in the classroom varies considerably. The length of the school year 
ranges from 240 days in Japan, through 200 in Australia and several European 
countries to 180 in the United States and 155 in France. In Canadian provinces, the 
length of the school year varies from 187 to 203 days, with most in the 194-197 day 
range. Of these, two to 11 days are set aside for professional activity days, including 
days for administration, pupil evaluation, teacher in-service, parent-teacher meetings 
and so on. In Ontario, the school year is 194 days, of which up to 9 may be designated 


as professional activity days. 


Similarly, the length of the school day varies from 4.6 hours in Japan through 5.0 in 
England and the U.S., between 5.5 and 6.0 in several European countries, to 6.0 in the 
Scandinavian countries. The length of the school day in most Canadian provinces is 
5.0 to 5.5 hours, with a shorter day for the early primary years. In Ontario, Regulation 
262 specifies that the school day shall be not less than 5.0 hours excluding recesses or 


scheduled intervals between classes. 


The number of hours per year is lowest in France at 775; around 900 in the U.S., West 
Germany and England; over 1,000 in most European countries and over 1,100 in 
Japan, Italy, Holland and Belgium. Some have argued that the high student 
achievement levels of countries such as Japan is explained by the greater length of 
time students spend in school and that ultimately this places them in a stronger 


position than their international competitors. The idea that increasing the amount of 
time spent in the classroom will increase leaming can appear persuasive. It seems 
reasonably based on logic and common sense, and generally accepted pedagogical 
theory has long seen time to be an important factor in learning. The Committee found, 
however, that available research indicates that there is no simple or direct relationship 


between greater time spent at school and enhanced learning. 


Research on time and learning begins from a number of important qualifications. 
First, several key distinctions must be kept in mind. Allocated time is the total 
devoted to particular tasks or subjects; engaged time is the smaller amount that is 
actually spent on lessons and studying, and an even smaller proportion is actual 
learning time in which students are successfully learning. The length of allocated time 
can be specified by regulation, and schools can seek to maximize the amount of time 
spent on instructional purposes. But the amount of time in which students are actively 
engaged in their work cannot be as easily guaranteed and the time they are actually 


learning cannot be mandated. 


Secondly, in addition to time, there are other factors such as children’s overall mental 
and physical capacity, the effort they put in and the learning resources available. More 
time spent with poorly trained teachers or in inadequate conditions will not likely 
improve learning. Similarly, mechanically increasing the amount of time spent 
without considering individual students’ motivations and incentives will not be 
productive; American research found that students may simply reduce their effort. In 
addition, a further study indicated that compared to reducing class sizes, 
computer-assisted learning and tutoring, lengthening the school day tended to be the 


least cost-effective means of increasing achievement. 


Finally, international comparisons are complicated by the wide range in curricula, 
teaching methods, school organization, resources and other factors that affect 
educational development and achievement. The result is that variations in time 


account for relatively little of variations in achievement levels. 


While available research indicates that mechanically increasing school time is not the 
most fruitful direction for educational change, the issue of how teachers and schools 


can most effectively use the time they have, and the educational advantages 


and disadvantages of different school schedules, is still significant. An alternative 
approach has been, as Walter Pitman, Director, Ontario Institute for Studies in 


" 


Education, expressed it during the hearings, "...that we concern ourselves with 
education as quality, not simply as time spent." It was from this perspective that the 
Committee felt it was important to investigate the implications of a number of aspects 


of the school year and school day. 
THE SCHOOL DAY 


The requirements concerning the length of the school day, as specified in Ontario 
Regulation 262, are that it shall be not less than five hours excluding recesses or 
scheduled intervals between classes and that the school day shall begin not earlier than 
8 a.m. and end not later than 5 p.m. The regulation also specifies requirements 


concerning lunches, recesses and continuing education classes (see Appendix I). 


A number of groups appearing before the Committee expressed general satisfaction 
with the present length of the school day and suggested that no major modifications 
are required. Other groups proposed alternative arrangements. For example, some 
suggested that the school day be extended in order to make schools more accessible to 
a larger population, or to incorporate additional programs. Others recommended that 
more flexibility be introduced into the present structure by integrating secondary 


school day, summer and night programs, with all courses receiving the same level of 


support. 


The Committee found that a number of questions conceming the school day were 
raised during the course of the hearings. Some involved the definition of the school 
day itself. We found that there is considerable variation in the number of hours during 
the day that a student is in school, or is engaged in school-related activities. In many 
cases students are spending long periods of time travelling to and from school by bus. 
The Committee also heard of dramatic variations in the amount of homework required 
of students and a lack of consistency within and between boards. Should homework be 
seen as part of the school day? Should the Ministry be developing policy guidelines in 
this area? Many students are taking Heritage Language classes. Where do they fit in 
the school day? Should they be scheduled inside or outside the instructional day? 


Changing societal needs, particularly with the increase in the number of two parent 
working families and single parent families, have resulted in increased pressures to 
lengthen the school day, or to provide before and after school programs. Is there an 
educational rationale for a longer time period in school, or is the concern mostly with 
custodial care? Can the custodial and instructional functions of the school be 
separated? What is the role of the teacher and who has the responsibility for which 
functions? What is the responsibility of school staff for before and after school and 
lunch time programs? The Federation of Women Teachers’ Associations of Ontario, 


for instance, expressed the view that: 


teachers should be deployed to do what they are best 
educated to do, that is to teach. To have teachers 
serve a custodial function is not to make the best use 
of human resources. 


What is the educational role of childcare and what is the role of the education system 


in providing childcare? Which Ministry should have the responsibility for childcare? 


The Committee heard that for teachers the length of the instructional day has little 
relationship to the length of the working day. The planning of classes, evaluation of 
students’ work, involvement in extra-curricular activities, communicating with parents 
and other activities extend the school day for teachers beyond the instructional time 
with students. How should preparation time for teachers and interaction with parents 


be incorporated into the school day? 


Various groups appearing before the Committee spoke of the growing number of adult 
learners who are returning to take courses, and the need for. the education system to 
respond to this challenge. The Ontario Association for Continuing Education, for 
example, proposed a 12 hour secondary school day and a three semester year in order 


to better meet the needs of voluntary learners: 


The 12 hour day, which is reasonably widespread in 
post-secondary education, would mean that the 
teaching program would operate from 8:00 a.m. to 
10:00 p.m. with regular classes scheduled at any time 
throughout that period. The three semester year 
would involve self-contained semesters, so that 
students could choose their own patterns of 
attendance. 


How well does the current school day meet the needs of a variety of learners in a 
changing society? Should the school day be extended beyond 8 a.m. to 5 p.m. to meet 
the needs of adult learners and re-entry drop-outs? Are changes needed to the 
provisions for continuing education with regard to funding, teacher certification and 
compensation, curriculum or integration with day school departments? If the number 
of hours or days during which schools are "in business" is lengthened, what are the 
implications for staffing, collective agreements, workload and responsibilities of 


school administrators? 


Underlying these questions is once again the issue of the pedagogical implications of 
the current school day. Walter Pitman pointed out that while learning patterns are 
different for different age groups, children, whether they are aged 6 or 16, come to 
school about 9 a.m. and leave at about 3:30 or 4 p.m. Is it appropriate that the school 
day be the same length for all ages of students? We also heard of the increasing 
amount of material or issues which are being added to the curriculum, such as AIDS, 
drug awareness and so on, as well as the trend to seek alternative methods of program 
delivery, such as cooperative education at the secondary level. Is the current length 
and structure of the school day adequate to accommodate the curriculum demands of a 


changing society? 
THE SCHOOL YEAR 


In Ontario, Regulation 822/82 of the Education Act provides for a school year with a 
minimum of 194 school days, of which up to nine days may be designated by the board 
as professional activity days and the remaining shall be instructional days. It states 
that the school year shall start on or after the Ist day of September and end on or 
before the 30th day of June. It also allows that a board may designate a school year 
and school holidays that are different from those prescribed for one or more schools 
under its jurisdiction. The board must submit to the Minister a proposed calendar by 
March | for the following year. In addition, the regulation specifies school holidays 
and requirements related to instructional days, professional activity days and 


examination days (see Appendix II). 


As with the school day, some variation currently exists in both the number of days and 
the dates that a student may be in school. The length of the school year for elementary 


students is generally longer than for secondary students. There is some variation in 


school calendar dates. The Committee heard, for example, that on the North Shore of 
Lake Superior, some schools take one week less of vacation in the summer, so they 
can have a two week break in March. Other schools have changed their calendar to 
start before September | and this year many boards changed the date of the March 
break from that scheduled. In addition, many boards offer a variety of summer and 
continuing education programs, including both credit and non-credit courses. To what 
extent does the flexibility already exist to modify the school year to meet local needs? 
To what extent do summer school and continuing education courses already constitute 


an extension to the school year? 


A number of groups appearing before the Committee raised concerns about semester 
dates. In particular, the view was expressed by various presenters that having the first 
semester end in January caused a number of problems, including having the term 
interrupted by the Christmas holidays, and few university and college courses were 
open to students graduating at that time. An alternative proposed was that school 
boards should be able to introduce a school year with the first semester running from 


mid-August to December and the second from January to early June. 


The Committee feels that boards should have the flexibility to introduce minor 
changes in semester dates, if such changes would better meet the needs of the local 


community. 
The Committee therefore recommends that: 


1. | The Ministry review the Education Act and its regulations to ensure that boards 
have the required flexibility to adjust semester lengths and make minor 
variations in the length of the school year or day. 


Year-Round Education 


As well as variations in the number of hours and days in the school year, there are also 
differing ways of organizing the school year calendar. One innovation that the 
Committee found of interest was the concept of year-round education (YRE). While 
discussions on YRE have occurred in a few Canadian provinces in the past, the U.S. 


has been the only place that has had significant experience with its implementation. 


For this reason the Committee had to largely rely on American evidence when 
examining the concept. Research staff attended the conference of the National 
Association for Year-Round Education in San Diego, visited schools and met with 
officials in California, and three experts on YRE were invited to appear before the 
Committee. 


In the year-round system, the standard instructional year is reorganized so that rather 
than a two to three month break in the summer, shorter vacation periods are 
interspersed throughout the year. For instance, students and teachers may be in school 
for 45 days, followed by 15 days off. In some schools there is a single track system 
with students moving on or off track together throughout the year. In others, a 
multi-track plan has been introduced. In this system students are divided into equal 
groups or tracks for scheduling purposes, with some students in attendance while 
others are on vacation. For example, the school may be divided into four tracks with 
three of the four in school at any one time. This allows the school to be used all the 


time and more students can be accommodated without any capital expansion. 


It appears that most districts in the U.S. that went to year-round in recent years did so 
under pressure to more intensively use existing school facilities in the face of rapidly 
growing enrolment and limited resources for capital expansion. When these pressures 
abated, some districts reverted to traditional schedules. However, advocates claim that 
year-round schools have demonstrated important instructional advantages and a 
number of school districts are now moving in that direction for solely educational 
reasons. Dr. Ballinger, executive director of the National Association for Year-Round 
Education (NAYRE), for instance, emphasized the educational advantages of 


year-round education: 


The traditional school calendar has always been an 
economic calendar. It served the agricultural 
economy of the last century and the first half of this 
century very well. But its reason for being is over. 
Year round education more nearly conforms to the 
way students, indeed all humans, learn. People learn 
continuously. The year-round school calendar 
provides a more continuous delivery of instruction. 
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Dr. Don Glines, in his presentation to the Committee, emphasized that year-round 
education is not simply about saving space, but is part of a broader philosophy of 
continuous life-long learning, and is a transition phase to education in the future: 


... If we take a look at where we are headed in 
society in the 1990s and the 21st century, and talk 
about year-round education, it is only a transition to 
where we are going. It is a breakdown of the 
conventional, standard schooling we have known all 
these years in the effort to begin to move away from 
schools and schooling towards continuous life-long 
learning systems, which we know are going to be no 
longer cliches as we move into the 21st century. 


As well as the benefits of the continuity and more frequent opportunities for 
remediation of the year-round calendar, advantages such as broader choice of vacation 
time for parents and students, less teacher and student burnout, and cost savings are 


also frequently mentioned. 


According to Dr. Ballinger the main lines of criticism of YRE tend to be largely 
centred around lifestyle issues, such as vacation scheduling and arranging for childcare 
and recreational activities. The force of tradition was also mentioned; YRE can be a 
sharp change from long-established and well-known schedules. There can be 
hesitation from parents, teachers and the community at large to adopt what is seen as a 
radical change. Dr. Ballinger emphasized that critics do not focus on educational 


issues because conflicting evidence or analysis simply does not exist. 


U.S. Trends 


A small (less than 0.5 percent) but growing proportion of schools in the United States 
have adopted a year-round calendar. Total enrolment in year-round schools (YRS) is 
now 430,507, an increase of 12 percent over last year. There are 502 schools, 
including 5 private schools, on a year-round calendar, and Dr. Ballinger estimated that 
there will be about 600 next year. About 90 percent of the YRS are west of the 
Mississippi. This, it was argued, was partly because the westem states are facing 


rapidly growing population and enrolment pressures, and partly for climatic reasons. 


yl 


California has had twenty years of experience with YRE. There are now 70 districts in 
the state that operate YRS. Current plans indicate that a further 10 districts will do so 
by next July and a further 20 again by 1990. The state has not made YRE mandatory, 
even where overcrowding pressures are severe, but it does encourage the concept. The 
Department of Education provides consulting and logistical support and the state has 
passed a number of financial incentive bills to encourage districts to adopt YRE. It 


believes that every district should offer both traditional and year-round schedules. 


Utah is the fastest growing state in terms of YRE. It opened its first year-round school 
in 1984 and now has 41 schools in 8 of its 40 districts. 1985 legislation in this state 
also established incentive programs to encourage and facilitate YRE. Subsequent 
1987 legislation more explicitly requires districts to consider YRE. For example, in a 
growing district, at least 25 percent of elementary schools must now be on a capacity 
expanding schedule; this is to increase by a further 25 percent each year so that all 
schools in growing districts are to be on such schedules by 1991. All new schools 
constructed have to be on some capacity expanding schedule. If schools are not 70 
percent occupied, they will not be funded by the state - this encourages the 
consolidation of small schools. The state has only built two new schools in recent 
years and the Taxpayers’ Association has estimated that YRE has saved some $40 


million. 
YRE Calendars 


There are a wide range of year-round calendars. One of the most common is the 
45-15: the year is divided into four 45 day or nine week terms and four 15 day or three 
week vacations, generally called intersession periods. Students and teachers begin the 
year together, usually in July, stay in school for nine weeks, go off for three weeks, 
come back for a further nine weeks and so on. There are many other variations of 
calendars: some are 60-20; others are 90-30; Concept 6 divides the year into six terms 
of approximately 43 days, students attend four of the six; the quarter system divides 
the year into four basically equal quarters, of which a student attends three, and the 
flexible all-year plan has schools open for 240 days and students coming in for the 
required 180 days as they wish; this of course requires considerable individualized 
instruction. There can be much flexibility within these basic structures to 


accommodate traditional statutory holidays. 


1d 


There is also an important distinction between single and multi-track calendars. 
Single track simply entails the entire school going on some form of a year-round 
schedule such as 45-15; all students move on and off track together throughout the 
year. There is no space saving, but the educational advantages of YRE are realized. 
Multi-track entails splitting students into groups or tracks and rotating the tracks’ 
schedules so that the school is occupied virtually at all times. On a typical 45-15 plan 
three of the four tracks will always be in the school and a group comes on or goes off 
track every three weeks or so. This is administratively more complex but alleviates 


overcrowding. 


Those experienced with YRE emphasize that districts that might be considering YRE 
at some point in the future should go on single-track YRE as early as possible. This 
gives schools all the educational advantages at once. More importantly, for districts 
anticipating enrolment growth, it is far easier to go to multi-track from single-track, 
when the school and community have become used to the basic operation of YRE, than 
to jump directly from the traditional schedule. For multi-track year-round schools no 
longer facing enrolment pressures it is better to retain the educational benefits of YRE 


by shifting to single-track rather than reverting back to the traditional. 


Instructional Implications 


As noted earlier, one of the instructional benefits of the year-round calendar most 
frequently mentioned is that it provides for more continuous learning. It is argued that 
the shorter vacation periods between sessions increase continuity and result in less 
learning loss. It also means that the time spent'on review in September and October 
under the traditional system is saved. Dr. Ballinger argued that significantly more 
learning loss occurs in two to three months than in two weeks. This can be seen, for 
example, in the traditional calendar, where students may require one or two days of 
reteaching after the winter break, but when they come back in September, they 


generally require five to six weeks. 


In the traditional calendar at the elementary level, the 
usual period of reteaching - retracing from the 
previous year - is four to six weeks, depending on the 
nature of the class.... In a year-round calendar ... 
let us say there have been four holiday breaks and 
three days of reteaching, that is 12 days of reteaching 
contrasted with 20 to 30 days. 
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Some educators argue that this continuity has proven particularly important for those 
at both extremes of the educational spectrum: slower students are most vulnerable to 
loss of learning and require more time for review while gifted children often tend to 
get bored on long vacations. It is also argued that the continuity is important for those 


learning English as a second language. 


The ability to use the more frequent intersession breaks for remediation and 
enrichment is a related benefit that is frequently cited. This is seen to be particularly 
significant for disadvantaged and at-risk students. Problems can be identified and 
corrected earlier than with the traditional nine month calendar. Dr. Ballinger noted 


that: 


One of the worst things we do. . . if I can be bold, let 
me say one of the dumbest things we do in public 
education is to put students through nine to 10 
months of failure and frustration, and then we say to 
them, ‘Come back during summer school and we will 
remediate your problems.’ It does not work that way 
very much. Occasionally we are able to remediate, 
most of the time not so. I would submit that the 
year-round concept with frequent break periods is a 
much better time to remediate those problems. 


Another instructional advantage of year-round education is seen to be that the 
flexibility of YRE facilitates instructional change and other innovations. As Don 
Glines described it: 


So, when you look at year-round education, you look 
at it as a sort of catalyst. How can we use year-round 
to rethink everything we are doing in education? 
Could we improve the organization, the facilities, the 
curriculum and the way we work with the 
community? All those things get involved. 


14 


The introduction of the Orchard Plan in Utah is an example of how year round 
education can facilitate instructional innovation. Under this calendar the teacher stays 
in the same classroom and the children rotate in and out. Essentially the teacher 
always has two groups, those who have been in class for some time and the children 
who are just coming back onto track, grouped together to be brought up to date. 
Because groups of students change every three weeks, teachers begin and end a 
concept in three week blocks and assess children’s skills at three week intervals. It is 
argued that this scheduling forces a change in teaching style to more individualized 
attention. The Orchard Plan has also been combined with team teaching and grouping 
children across grade levels. 


A number of other instructional benefits to the year-round calendar have been cited. 
One parent at the NAYRE conference noted that the division of the school year and 
school projects into smaller, self-contained time units means that students learn to 
manage their time better. Projects have a start, middle and end in each time period and 
are not spread over the entire year. It also provides more frequent opportunity to start 


with something fresh. 


Available research shows that YRE is associated with better attendance, in turn linked 
to lower dropouts. Dr. Ballinger noted that the four comprehensive high schools in 
Los Angeles which are on a year-round schedule have all reported reduced dropout 
rates. If students do drop out, the year round schedule provides more opportunities for 


students to get back on track and to catch up. 


In terms of student achievement, it appears that the results have generally been 
positive, and that at a minimum year-round education has not been harmful. Dr. 
Ballinger stated that: 


There are some studies such as the study coming out 
of Willow Canyon School in suburban Salt Lake City 
where the researchers and the principal have 
followed the students’ scores over a long period of 
time, several years now of longitudinal study. At all 
levels, low, medium and high, students have gained. 
Those gains were made on the California test of basic 
skills, what we call CTBS. I would think we still 
will need more work, more research, but I think we 
are on the right track. Most important is that we do 
not know of any school anywhere using any one of 


ite 


the year-round calendars where achievement scores 
have gone down. That says to us that we are not 

harming students, and the chances are very strong 
that they are going to be helped by the calendar. 


Other studies have also shown some improvement in achievement scores when schools 
switched to a year-round schedule. In the Oxnard School District in California, the 
only district to have gone totally year-round, results in state and district proficiency 
tests improved steadily as more and more of their students were enrolled in YRS. 
While Oxnard scores remain below state averages, the gap has been consistently 
narrowing. Over the last six years test results in Oxnard have improved some two to 
three times as much as the state as a whole. Similarly, Houston conducted an 
evaluation of the eleven 60-20 multi-track schools it operated in 1984-85. They found 
that students enrolled in YRS the previous year showed significant gains compared to 
traditional schools. Ten of the 11 schools showed improvements at three grade levels; 


two over all grade levels. 
Larry Horyna from the Utah State Department of Education noted that: 


... in the local studies that have been done in the 
districts.... the results have been very 
favourable ... What we can say without hesitation is 
that the schedule has not hurt the outcomes in any 
school. ... Our data are like data from elsewhere, I 
think, that would say that middle- and lower-level 
students, who also usually happen to be 
lower-income, seem to do better in a continuous 
learning situation. For kids at the middle and higher 
levels, it is kind of a wash: it is no better, it is no 
worse, but they are not hurt by it. 


Cost Implications 


One of the major advantages cited by proponents of year-round education is that under 
a multi-track scheme a larger number of students may be enrolled in a given space. 
This can alleviate overcrowding and make it unnecessary to build new schools. The 
California experience indicates that multi-track YRS can accommodate 20 to 50 


percent more students. Dr. Glines gave the following example: 
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...if you go to a 60-20 calendar .. . that calendar 
will house physically 25 percent or mathematically 
33 percent more students. An example would be that 
a school built for 600 can hold 800 with no problem. 
_.. It is an excellent way to save on construction and 
to save on finance. ... instead of building four 
schools you only need to build three, so the cost of 
one of those four schools; the land for it, the 
construction, the maintenance of it over 20 or 30 
years, the utilities, hiring the principal, all those 
kinds of things are eliminated. 


In Oxnard School District the costs of its year-round were compared with traditional 
schools over a four year period. It was found that although maintenance and 
administrative staff costs rose, this was counterbalanced by increased state per pupil 
allocations for the higher enrolment accommodated. The annual per-pupil operating 
costs of YRS were 5.5 percent lower than traditional schools. Even more significantly, 
the expanded accommodation allowed by year-round schools enabled the district to 
avoid building two new 700 student elementary schools, for a site and construction 
saving of $12.2 million to date. If enrolment continues to increase to its maximum 
functional capacity under YRS, the district will by then have avoided building three 
850 student schools at a cost of approximately $20 million. 


Teachers 


It generally appears that teachers in the U.S. have reacted positively to the introduction 
of YRE. In a number of districts they were given the choice of moving to a school 
with a traditional calendar or going to year-round, and most chose the latter option. A 
number of school districts have conducted surveys to find out how teachers like 
year-round education, and the large majority were in favour of it, especially when it 


was compared, for example, to portable classrooms as a solution to overcrowding. 


A number of advantages for teachers were cited. Many teachers found that there is 
less burnout on a year-round schedule. Teachers salaries seem to vary in different 
parts of the United States but the option of teaching for an extended period and of 
earning more money seemed generally to be important. They are also able to take 
vacations at different times of the year and avoid the crowds. The division of the 
teaching schedule into, for example, a 60 day teaching period followed by a vacation 


period allows teachers to evaluate, and reorganize their program if necessary after the 


Wy 


60 days. The vice-principals at Huntington Park High School, Los Angeles, noted that 
with YRE teachers are more interested in staff development. On their Concept 6 
schedule teachers have two vacation periods of two months each and they often take 
three weeks of that time for staff development. Off-track teachers provide a pool of 
substitutes familiar with the school when teachers go off for staff development. This 


also provides a chance for teachers to earn extra money. 


Some disadvantages or concerns for teachers were also discussed. There is little time 
when all teachers are free for planning, sharing and preparing. On a multi-track 
schedule teachers generally have to share classrooms. This means there is no time to 
prepare the classroom before the track starts and teachers sometimes have as little as 
45 minutes to put the classroom together. The sharing of classrooms also creates a 


problem with moving and storing equipment as teachers go off-track. 


Of major concern for teachers are the implications of a year-round schedule for teacher 
upgrading and the availability of courses traditionally offered in the summer months. 
Both Ballinger and Glines noted that colleges and universities in areas where 
year-round education has been implemented have adjusted their programs to meet the 
change in demand and now offer three-week programs, weekend programs etc. 
Teachers have also been able to make other arrangements. In some areas, for instance, 
it is possible for teachers to switch tracks so that they can have two vacation blocks 
back to back, providing a larger number of weeks off at one time. Others are able to 
transfer to a traditional nine month school if they need three months in the summer and 


then transfer back when they have finished their course requirements. 
Administration 


Although single-track is simply a different tempo to traditional school organization, 
school administration with multi-track year-round is definitely more complex. For 
example, there is very little school down time for major maintenance and cleaning. 
There is also much more pressure on principals, who do not go on and off track in the 
same way as teachers. They have responsibility for the school for all of the much 
larger number of days it is open. The provision of health workers, speech therapists, 
psychologists and other specialists is also more complicated. Having to cover all 


tracks can increase the need for such specialists in a given school. 
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Schools have had to make some creative adaptations; some job-share the specialist 
positions. Administrators at a number of schools told us that multi-track is like having 


three or four schools within the same building. 


Contact between the administration and teachers is also more extensive and 
complicated. Because there are always some teachers who are off-track there have to 
be twice as many meetings to cover everybody. There also has to be a method set up 
to communicate with teachers who are off-track so that they receive notice of positions 


opening up and so on. 


A number of schools and districts have tried to turn these added administrative 
burdens to their advantage. Some argue that YRE can, of necessity, facilitate 
communication and instructional management. It becomes easier to work intensively 
with teachers because of the need to discuss instructional plans and goals so much 


more frequently on multi-track. 


Students 


Beyond the instructional implications of YRE discussed above, a number of other 
benefits for students were identified by educators. There is increased choice in 
vacation time. In most areas it appears that extra curricular school activities such as 
music, sports and so on have not been adversely affected. Students have the option of 
attending band practice or sports events while they are off-track. Other schools allow 
off-track students to come back for special occasions and holiday parties. This 


recognizes that school is a key part of children’s social relations and contacts. 


At Huntington Park High School in Los Angeles the vice-principals noted that it was 
easier in some ways for students to get jobs with YRS. The year-round high schools in 
Los Angeles are on a Concept 6 schedule where students are off for two months at a 
time. Businesses can designate a certain number of positions for students and there is 
a continuous flow of students as they rotate through on their off-track time. This 
avoids the large influx of students for a few months during the summer. When Dr. 
Ballinger appeared before the Committee he reiterated that YRE did not pose a major 


problem for students looking for jobs: 
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What we have found is that most students under 16 
do not have jobs that are affected in any way by any 
school calendar, whether traditional or year-round. 
That is 80 percent or so of our students, so that 
narrows it down. We are talking mostly about 16, 17 
and some 18 year olds who are still in school and 
when we look at that client group, what we have 
found is many of those do not have jobs, either 
during the school year or in the summer. But 
speaking of summer, what we have found is that we 
actually hamper the possibility of jobs by having 
college students and secondary students all looking 
for jobs at about the same time, June 15.... pointing 
to the four comprehensive high schools in Los 
Angeles, they have found that students who need to 
work or want to work actually have found it easier to 
get jobs in the year-round schedule than in the 
traditional schedule where all were competing for the 
jobs at the same time. 


Parents 


It would appear that while many parents are initially opposed to converting from a 
traditional to a year-round schedule, once it has been implemented, the majority are in 
favour of it. A number of advantages have been referred to. Some parents find that it 
is a refreshing schedule which reduces parental burnout. Parents are no longer faced 
with having their children at home throughout the long summer break, and then seeing 
little of them during the year. Parents are pleased with the educational advantages for 
children including higher retention rates, reduction of stress and increased interest in 


school. 


The question of the implications of a year-round schedule for family vacations has 
been a major issue for parents. Some parents at the NAYRE conference noted that the 
year-round vacation schedule can actually increase the amount of time that parents 
spend with their kids. Some parents take shorter vacation periods, but plan to spend 
some time with their children every time they are off-track. Dr. Ballinger also made 


the following point during the Committee hearings: 


Parents, when they first hear about the school district 
wanting to introduce year-round education, they 
began talking about these family vacations. As we 
have examined it, it almost has become a fantasy. 
You know, the idea of families going with their 
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children for three, five, six, seven weeks at a time is 
very rare... Most families go on vacation for about 
a week at a time. If there are small children 
involved, they do not ride in a car for very long, very 
readily... 


Concem has been expressed about having different schedules for different family 
members, especially with some on year-round and some on traditional calendars. One 
response was that if different children within the family are on different tracks, parents 
are able to spend more time with one child at a time, and to improve their relationship 
with that child. Most tracks also provide for a common break in the summer so that 


the family is able to have a time when all are together. 


During the hearings Dr. Glines noted that many people, such as construction workers 


in cold-weather climates, cannot take summer vacations: 


. moving van drivers cannot take summer 
vacations ...the Toronto Blue Jays cannot take 
summer vacation ... farmers cannot take summer 
vacation. People working in summer tourist trades 
cannot take summer vacation ... people low on the 
union seniority list... 


The greater flexibility in vacation times makes it easier to match parents’ and 
children’s vacation schedules and also means that families are able to schedule trips in 


the off-season when facilities are less crowded. 


One of the more common criticisms of YRE is that it makes it more difficult for 
parents to find childcare. A number of practitioners have noted that finding childcare 
is a problem whether the school is on a traditional or year-round schedule and that 


there is a crisis in childcare in general. Dr. Ballinger, for instance, argued that: 


... childcare is an issue which we must address in 
our communities. Year-round education did not 
invent the child care issue. It is an issue that is going 
to be with us for the next several years, and all that 
discussion does is bring it to the fore for discussion a 
little bit earlier. 
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While some parents have found it more difficult to find childcare, for others finding 
childcare for three weeks at a time is easier than for three months. In Oxnard it was 
argued that YRS have the potential to make childcare more efficient since rather than a 
sudden influx for three months in the summer there is a steady flow of children all 
year, making it possible to hire full time staff and plan and organize full and 


continuous programs for the entire year. 


Concer is often expressed about the implications of year-round schooling for camps 
and extra curricular activities that have traditionally taken place in the summer. In 
response, some parents and educators argued that these activities can be as appropriate 
at other times during the year and that in many areas YRS are still closed for the 
month of July and programs can be scheduled in that month. Providing social and 
recreational programs year-round does, however, require the schools to work with 


local community groups so that their schedules can be coordinated. 


Implementation of YRE 


For YRE to be successful, practitioners argued that it must be implemented for the 
right reasons - meaning primarily for its educational benefits, whatever the pressure 
for space saving that may be driving the change - and it must be carefully planned with 
extensive community consultation and preparation. Problems arose when districts had 
not emphasized the instructional benefits from the start or had not properly prepared 


for implementation. 


Dr. Ballinger outlined the key factors for districts to analyze if they are considering 
moving to YRE: they must focus first on the instructional aspects of YRE, not 
housing more students or saving money. Seeing YRE only as a better use of facilities 
ignores its best features. They should be aware of the flexibility of YRE - it is not 
simply a ‘quick fix’ for overcrowding. The basic concept and proposed plans must be 
explained fully to teachers, staff, parents and the community. This means going to as 
many community meetings as possible, working with small groups and using any other 
available means of communication. Districts must recognize that parents and boards 
will have very different perspectives. While overcrowding and the allocation of scarce 
resources will be a paramount pressure on the board and administrators, it may not be 


the major concer of parents. Districts must be ready to respond to parents’ questions 
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on the impact of YRE on their children’s education, childcare, recreational programs 
and extra-curricular activities. But they must not allow debate to become centred on 
such lifestyle concerns versus instructional issues; districts must keep the focus on 
instructional benefits. A clear theme is the importance of good planning and 
preparation to the implementation of YRE, its acceptance by the community and its 


successful administration and operation. 
Year-Round Education: An Option for Ontario? 


Many of the groups appearing before the Committee raised questions about year-round 
education and suggested that further research be conducted, or pilot projects be 
undertaken, in order to determine the educational benefits of a reorganized school 
year. Others spoke about the possible advantages and disadvantages in the Ontario 
context of year-round education. The following gives some sense of the issues 


discussed. 


A number of groups outlined the possible disadvantages of year-round education for 
Ontario. Some groups argued that given the Canadian climate, and that the majority of 
Canadians prefer to take their family vacations in the summer, it is difficult to see the 
imposition of a 12-month school year calendar. Other groups felt that current summer 
school and continuing education provisions already adequately meet any needs that 
could be addressed through year-round education. The Ontario Separate School 
Trustees’ Association and the Ontario Catholic Supervisory Officers’ Association, for 


instance, stated that: 


... it is difficult to see what could be achieved by 
such an organization of the year which is not already 
available through the intelligent use of our current 
summer school provisions. We believe an expansion 
of the summer programs to meet identified needs is 
probably more feasible and acceptable than school 
all-year-round. 


Several groups suggested that the greatest learning loss occurs in the first few weeks 
of a break and for that reason little is to be gained from the greater continuity of 
year-round learning. Concern was expressed about the implications of year-round 


education for the community use of schools, the availability of childcare, extra 
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curricular activities, young people who rely on summer jobs, tourist and recreation 
industries, for teacher upgrading opportunities, staffing, collective agreements, 
curriculum design and program options. Questions were also raised about whether the 
increased cost of maintenance and upgrading of school facilities would offset any cost 


savings. The Ontario Federation of Labour, for example, expressed the view that: 


... year round schooling would be disruptive for 
families and communities, would create a number of 
economic problems for young people, would produce 
difficulties for schools which could affect the quality 
and accessibility of education, and, in the end, would 
not likely save money. 


Other witnesses saw some potential advantages to year-round education. For some 
groups, the flexibility that would allow families to take holidays in the spring or winter 
could be beneficial to many communities. For instance, the fall hunting season is 
important in many northern communities. In resort areas which have both winter and 
summer tourist seasons, the only time when families can take vacations together is in 
November and March. Others prefer to take time off in January or February, to escape 
the Canadian winter. In fast-growing areas where overcrowding has been a problem, 
year-round education might be a way of relieving the enrolment pressures. Shorter 
vacations periods may be beneficial in inner-city areas where students have little to do 
over the long summer break. Other groups spoke of the advantages of more 
continuous learning and the reduction in review time that could occur with shorter 
vacation times. The Ontario Metis and Aboriginal Association noted that the time 
demands of the school run counter to many of their traditional and culturally 


determined activities. In their view: 


A school that functions as a continuing part of the 
cultural life of the community during the entire year, 
rather than as a credit factory for 10 months, would 
enhance the concept of learning and make school a 
less alienating place for off-reserve Native students. 


In addition, they pointed out that many off-reserve Natives are seasonal workers who 
may be required to move their families several times during the year and the greater 
flexibility in the school year would better allow for seasonal employment or cultural 


demands without jeopardizing the student’s progress. 
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The Committee feels that while year-round education is not a panacea for all of 
education’s ills, it can nevertheless be a useful tool, especially for high growth areas. 
While there have been some questions raised about the educational advantages and 
disadvantages of year-round education, the evidence from the U.S. experience shows 
that at the very least, there are no negative effects and that there are possible 
educational benefits to a calendar allowing for more continuous learning patterns. It is 
the Committee’s belief, therefore, that year-round education should be seen as a viable 
option. Some school boards could, with the approval of the Ministry, undertake this 
model if they feel that such a schedule would better meet the educational needs of the 
local community. Initial pilot projects should be few in number and should include a 
thorough evaluation of the impact of the changes. These pilot projects should reflect a 
broad cross-section of the people of Ontario. This could include a sample from growth 
boards, inner city and rural areas, Native communities, as well as a mixture of multi- 
and single-track models. The Ministry of Education may also wish to sponsor a 
conference on year-round education in order to enhance understanding and encourage 


a dialogue on the issue. 
The Committee recommends that: 


2. The Ministry allow for, facilitate and assist in funding a representative sample 
of pilot projects involving the year-round operation of schools. Proposals for 
pilot projects must clearly identify the educational objectives of the planned 
changes, build in systematic research and evaluation of the changes and their 
effects, and include processes for community consultation. 


The Committee feels strongly that before proceeding with any changes there must be 
full consultation with all interested parties including parents, teachers, and community 


groups. 
The Committee therefore recommends that: 


3. The Ministry of Education set out a protocol for boards to follow when 
considering changes to the school year. This would include a provision that 
full consultation with parents, teachers and community groups must take place. 
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RECOMMENDATIONS 


Your Committee recommends that: 


L The Ministry review the Education Act and its regulations to ensure that boards 
have the required flexibility to adjust semester lengths and make minor 
variations in the length of the school year or day. 


2. The Ministry allow for, facilitate and assist in funding a representative sample 
of year-round pilot projects. Proposals for pilot projects must clearly identify 
the educational objectives of the planned changes, build in systematic research 
and evaluation of the changes and their effects, and include processes for 
community consultation. 


3. | The Ministry of Education set out a protocol for boards to follow when 
considering changes to the school year. This would include a provision that 
full consultation with parents, teachers and community groups must take place. 
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REGULATION 262 


under the Education Act 


OPERATION OF SCHOOLS—GENERAL 
1. In this Regulation, 


(a) “business studies” means the courses in gen- 
eral studies that are developed from cur- 
riculum guidelines listed under the heading 
“Business Studies” in Appendix B to OSIS; 


(6) Revoxen: O. Reg. 617/81, s. 2. 


(c) “division” means the primary division, 
the junior division, the intermediate divi- 
sion or the senior division; 


(d) ‘French as a second language”’ includes 
programs for English speaking pupils in 
which French is the language of instruc- 
tion; 


(e) “general studies” means the courses 
developed from curriculum guidelines that 
are issued] by the Minister for the inter- 
mediate division and senior division and 


listed under a _ heading other than 
“Technological Studies” in Appendix B to 
OSIS; 


(f) ReEvokrp: ©. Reg. 233/88, s. 2. 


(fa) “OSIS” means the circular entitled “Ontario 
Schools Intermediate and Senior Divisions 
Program and Diploma Requirements” issued 
by the Minister including any document 
issucd by the Minister in accordance with 
clauses 8 (1) (a), (6), (c), (d) and (y) of the 
Act; 


(g) ‘‘parent” includes guardian; 


(A) “technological studies” means the courses 
developed from curriculum guidelines that 
are issued by the Minister for the inter- 
mediate division and senior division and 
listed under the heading “Technological 
Studies” in Appendix B to OSIS. R.R.O. 
1980, Reg. 262, s. 1; O. Reg. 417/81, ss. 1, 2; 
©. Reg. 195/87, s. 1; O. Reg. 233/88, 
Sa 2. 


ACCOMMODATION 


2.—(1) A board shall file with the Ministry 
plans for the erection of, addition to, or alteration 
of a school building together with details of the 
site thereof. 


(2) {€ is a condition of the payment of a legis- 
lative grant m respect of capital cost that the 
plans and details referred to in subsection (1) be 
approved by the Minister. R.R.O. 1980, Reg. 262, 
S42: 


DAILY SESSIONS 


3.41) The Iength of the instructional program of 
each school day for pupils of compulsory school age 
shall be not less than five hours a day excluding 
recesses or scheduled intervals between classcs. 


(la) The school day shall begin not carlicr than 8 
a.m. and end not later than § p.m. except with the 
approval of the Minister. 


(2) Notwithstanding subsection (1), a board may 
reduce the length of the instructional program on cach 
school day to less than five hours a day for an excep- 
tional pupil in a special education program. 


(3) Every board may establish the length of the 
instructional program on each school day for pupils in 
junior kindergarten and kindergarten. 


(4) A scheduled interval between classes for the 
lunch break for pupils and teachers shall be not less 
than forty consecutive minutes. O. Reg. 2.33/88, s. 3, 
part. 


(5), (6}—REVOKED: O. Reg. 233/88, s. 3, part. 


(7) In the intermediate division ant the senior divi- 
sion, a principal may, subject to the approval of the 
board, provide for recesses or intervals Tor pupils 
between periods. 


(8) Every board shall determine the period of time 
during cach school day when its school buildings and 
playgrounds shall be open to its pupils, but in every 
case the buildings and the playgrounds shall be open to 
pupils during the period beginning fifteen minutes 
before classes begin for the day and ending fifteen 
minutes after classes end for the day. O. Reg. 
617/81, s. 3, part. 


(9) There shall be a morning recess and an after- 
noon recess, each of which shall be not less than ten 
minutes and not more than fifteen minutes in Icngth, 
for pupils in the primary and junior divisions. 
QO. Reg. 725/81, s. 1. 


OPENING OR CLOSING EXERCISES 


4.—(1) Every public elementary and secondary 
school shall hold opening or closing cxervises. 
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(2) Opening or closing exercises shall include 
O Canada and may include God Save the Queen. 


(3) Opening or closing exercises may include the 
following types of readings that impart social, moral or 
spiritual valucs and that are representative of 
Ontario's multicultural society: 


1. Scriptural writings including prayers. 


2. Secular writings. 


(4) Opening or closing exercises may include a 
period of silence. 


($) No pupil enrolled in a public clementary or 
secondary school shall be required to take part in any 
opening of closing exercises where a parent or guar- 
dian of the pupil or the pupil, where the pupil is an 
adult, applies to the principal of the school that the 
pupil attends for exemption therefrom. O. Reg. 6/89, 
s. 1. 


FLAG 


§$.—(1) Every school shall Ay both the National 
Flag of Canada and the Provincial Flag‘of Ontario on 
such occasions as the board dirccts. 


(2) Every school shall display in the school the 
National Flag of Canada and the Provincial Flag of 
Ontario. ©. Reg. 617/81, s. 4. 


“EMERGENCY PROCEDURES 


6.—(1) In addition to the drills established under 
the fire safety plan required under Ontario Regulation 
67/87 (Fire Code), every board may provide for the 
holding of drills in respect of emergencics other than 
those occasioned by fire. 


(2) Every principal, including the principal of an 
evening class or classes or of a class or classes con- 
ducted outside the school year, shall hold at least one 
emergency drill in the period during which the 
instruction is given. 


(3) When a fire or emergency drill is held in a school 
building, every person in the building shall take part in 
the fire or emergency drill. O. Reg. 233/88, s. 4. 


TEXTBOOKS 


7.—(1) The principal of a school, in consultation 
with the teachers concerned, shall select from the list 
of the textbooks approved by the Minister the 
textbooks for the use of pupils of the school, and the 
selection shall be subject to the approval of the board. 


(2) Where no texthook for a course of study is 
included in the list of the texthooks approved by tbe 
Minister, the principal of a school, in consultation with 
the teachers concerned, shall, where they consider a 
textbook to be required, sclect a suitable textbook and, 
subject to the approval of the board, such textbook , 


may be introduced for use in the school. QO. Reg. 
617/81, s. 5. : 


_ (3) In the selection of textbooks under sub- 
section (2), preference shall be given to books that 
have been written by Canadian authors and edited, 
printed and bound in Canada. R.R.O{ 1980, Reg. 
262, s. 7 (3). 


(4) Every board shall provide without charge for the 
use of each pupil enrolled in a day school operated by 
the board such textbooks selected under subsections (1) 
and (2) as relate to the courses in which the pupil is 
enrolled. O. Reg. 233/88, s. 5. 


ELEMENTARY SCHOOL BOARDS 


8.—(1) Where the area of juriscliction of a district 
school area board, a Roman Catholic separate school 
board, other than a Roman Catholic school board, ora 
Protestant separate school board is not within a 
secondary school district, the board shall provide 
instruction that would enable its resident pupils to 
obtain sixteen credits towards a secondary school 
graduation diploma or an Ontario secondary school. 
diploma. 


(2) A board referred to in subsection (1) that offers 
courses of instruction during July or August or both in. 
any year may provide instruction that would enable its 
resident pupils to obtain two credits in addition to the 
sixteen credits referred to in subsection (1). 


(3) Where a board referred to in subsection (1) 
provides, 


(a) daily transportation for its resident pupils; or 


(b) reimbursement for board and lodging and for 
transportation once a week \o and from the 
places of residence of its resident pupils, 


that it considers necessary to enable its resident pupils 
to attend a school operated by another board, the other 
board may provide such instruction as would enable 
such resident pupils to obtain the number of credits 
referred to in subsections (1) and (2). 


(4) A Roman Catholic separate school board, other 
than a Roman Catholic school board, or a Protestant 
separate school board that has jurisdiction in a 
secondary school district may provide instruction for 
its resident pupils that would enable the pupils to 
obtain up to eighteen credits towards a secondary 
school graduation diploma or an Ontario secondary 
school diploma. O. Reg. 195/87, s. 2. 


9.- CONTINUING EDUCATION CLASSES 


Revoked: 


O. Reg. 154/89, s. 4. 
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ONTARIO REGULATION 822/82 


under the Education Act 


SCHOOL YEAR AND SCHOOL HOLIDAYS 
1.—(1) In this Regulation, 


(a) “instructional day” means a school day that is 
designated as an instructional day on a school 
calendar and upon which day an instruction- 
al program that may include examinations is 
provided for each pupil whose program is 
governed by such calendar; 

(b) “professional activity” includes evaluation of 
the progress of pupils, consultation with par- 
ents, the counselling of pupils, curriculum 
and program evaluation and development, 
professional development of teachers and 
attendance at educational conferences; 

(c) “professional activity day” means a school 

day that is designated as a day for profes- 

sional activities on a school calendar; 


(d) “school day” means a day that is within a 
school year and is not a school holiday; and 


(e) “school year” means the period prescribed as 
such by or approved as such under this 
Regulation. 


(2) A board may designate half a school day an 
instructional program and the remainder of the day for 
professional activities, but such a day constitutes a 
half-day in determining the number of instructional 
days in the school year. O. Reg. 822/82, s. 1. 


2.—(1) Subject to section 5, the school vear shall 
commence on or after the Ist day of September and 
end on or before the 30th day of June. 

ae 


(2) Subject to section 5, a school year shall include a | 


minimum of 194 school days of which up to 9 days may 
be designated by the board as professional activity 
days and the remaining school days shall be instruc- 
tional days. 


(3) Notwithstanding subsection (2), where a board 
designates more than 9 professional activity days, the 
number of days in excess of 9 shall be added to the 
number of instructional days identified on the school 
calendar. 


(4) Subject to section 5, the following are school 
holidays: 


1. Every Saturday and Sunday. 





| 





| 


2. When the school is open during July, Canada 
Day. 


3. Labour Day. 


4. A day appointed by the Governor General or 
the Lieutenant Governor as a public holiday 
or for Thanksgiving. 


5. A Christmas vacation consisting of fourteen 
consecutive days commencing on the Mon- 
day next following the Friday preceding the 
21st day of December, but when the 21st day 
of December is a Thursday or a Friday, 
commencing on the Monday next following. 


6. Five consecutive days commencing on the 
Monday next following the Friday preceding 
the 14th day of March. 


7. Good Friday. 
8. Easter Monday. 


9. Victoria Day. O. Reg. 822/82, s. 2. 


3.—(1) A board may designate up to fifteen 
instructional days as examination days. 


(2) Notwithstanding subsection (1), where a board 
designates more than fifteen instructional days as 
examination days, the number of days in excess of 
fifteen shall be added to the number of instructional 
days identified on the school calendar. 


(3) Where a school has a policy of granting exemp- 
tions to pupils from the writing of examinations, such 
exemptions may be granted only from the final exami- 
nations in a course and only where at least one other 
set of examinations has been held. 


(4) The teaching staff shall be in school during reg- 
ular school hours on examination days and accessible 
to pupils, unless the board directs otherwise. O. Reg. 
822/82, s. 3. 


4.—(1) In each year every board shall, except in 
respect of a school or class for which the board has 
submitted a proposed school calendar under section 5, 
prepare, adopt and submit to the Minister on or before 
the Ist day of May in respect of the school vear next 
following, the school calendar or school calendars to be 
followed in the schools under its jurisdiction, and each 
such school calendar shall. 


(a) state the school or schools in which the 
calendar is to be followed; 


(6) conform to section 2; and 


(c) identify each day of the school year as an 
instructional day, a professtonal activity day 
or a school holiday. 


(2) In preparing a school calendar under subsection 
(1), the board shall ensure that some of the professional 
activity days are designated for the purposes of cur- 
riculum development, implementation and review. 


(3) A school calendar submitted under subsection 
(1) shall be accompanied by a general outline of the 
activities to be conducted on the professional activity 
days identified on the calendar. O. Reg. 822/82, s. 4. 


5.—(1) For one or more schools under its jurisdic- 
tion a board may designate a school year and school 
holidays that are different from those prescribed in 
section 2 and, where a board does so, the board shall 
submit to the Minister on or before the first day of 
March a proposed school calendar for the school year 
next following in respect of such school or schools, 
identifying thereon each day of the school year as an 
instructional day, a professional activity day or a 
school holiday, and the board may, upon approval 
thereof by the Minister, implement such school calen- 
dar. 


(2) Where the Minister informs a board that he does 
not approve the-school calendar submitted under sub- 
section (1), the board may amend its proposed school 
calendar and submit to the Minister a revised school 
calendar and, upon approval thereof by the Minister, 
the board may implement the revised school calendar. 


(3) Where a board has submitted a proposed school 
calendar under subsection (1) and the Minister has not 
approved on or before the 15th day of April such 
calendar or a revision thereof submitted under subsec- 
tion (2), the board shall, on or before the Ist day of 
May, prepare, adopt and submit to the Minister a 
school calendar i ccordance with section 4. 
O. Reg. 822/82, s. | 


6.—(1) Where, in the opinion of the board it is 
desirable to alter the date of a professional activity day 
or an examination day on a school calendar that has 
been submitted under section 4 or subsection 5 (3) or 
approved and implemented under subsection 5 (1) or 
(2), the board may alter the schoo} calendar. 


(2) Where, the board alters a school calendar under 
subsection (1), the board shall notify the parents con- 


cerned and the Minister of the altered date as far in 
advance as possible. 


(3) The prior approval of the Minister is required 
for changes other than to the date of a professional 
activity dav or an examination day. 


(4) Where, 


(a) a school or class is closed for a temporary 
period because of failure of transportation 
arrangements, inclement weather, fire, 
flood, a breakdown of the school heating 
plant or a simila- emergency, or a school is 
closed under the Public Health Act or the 
Education Act; and 


(b) the school calendar is not altered under sub- 
section (1), 


the day on which the school or class is closed remains 
an instructional day or a professional activity day. as 
the case may be, as designated on the school calendar 
applicable to such school or class. O. Reg. 822/82, 
s. 6. 


7.—(1) Every board shall publish annually its 
school calendar or schoo! calendars and ensure that 
copies thereof are available at the beginning of the 
school year for the information of parents and pupils. 


(2) A school calendar or school calendars published 
under subsection (1) shall, in addition to the informa- 
tion required to be listed under subsection 4 (1), indi- 
cate in a general manner the activities to be conducted 
on professional activity days. O. Reg. 822/82, s. 7. 


8. Commencing in the year 1984 and in each sub- 
sequent year, every board shall undertake an annual 
evaluation of the activities of the professional activity 
days of the previous year and retain such evaluations 
on file. O. Reg. 822/82, s. 8. 


9.—(1) A Remembrance Day service shall be held 
in every school on the 11th day of November or, when 
the 11th day of November is a Saturday or a Sunday, 
on the Friday preceding the 11th day of November. 


(2) Subsection (1) does not apply where the school 
participates in a service of remembrance at a cenotaph 
or other location in the community. O. Reg. 822/82. 
s. 9. 


10. This Regulation applies to the school year 
commencing the 1st day of September, 1983 and to 
subsequent school years. O. Reg. 822/82, s. 10. 
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INTRODUCTION: THE GOALS OF EDUCATION FINANCE 


This is the third report of the Select Committee on Education. The first two examined 
the overall goals of the educational system and various aspects of the organization of 
education in the province, such as streaming, semestering and the school year. In its 
first report the Committee endorsed the Ministry of Education’s overall goals of 
facilitating the self-development of every student and providing equal opportunity and 
equality of outcome for all students. We further recommended that these goals be seen 
as social as well as individual; that education had to address the many systemic 
barriers to equality of outcome. We made a series of recommendations on the 
organization of education that we hoped would enhance these goals of 
self-development and equality. 


We recognized, of course, that most of the recommendations we made in these two 
reports had financial implications and we generally urged that funds be made available 
for any changes or new initiatives recommended. In addition, we heard a great deal in 
these first rounds of hearings on how important it was for boards and schools to have 
the resources to provide adequate programs and carry out needed reforms of the 
system. We became convinced that the nature of the funding system was crucial both 
to some of the problems of the existing system and the potential for innovation and 
development. We therefore decided that we should examine the whole question of the 


financing of elementary and secondary education in Ontario. 


We established the current hearings around three key themes: equity, adequacy and 
accountability. We saw these to be the fundamental questions that any system of 
education finance had to address and the starting point for our enquiry. We invited 
public comment on how these principles are operating currently and what was needed 
in the future. 


The Committee held nine days of hearings in Toronto and a day each in Kingston, 
Ottawa, Sudbury and Windsor. We heard from the key partners in education, 
including teachers, trustees, administrators, parents, students and ratepayers. We have 
received some 85 submissions.. We would like to express our appreciation to all those 
who made presentations to our hearings. We would also like to thank our staff: Bob 
Gardner, Assistant Chief and David Pond, Research Officer, Legislative Research 
Service; and Tannis Manikel and Harold Brown, Clerks of the Committee. 


Many officials from the Ministry of Education were helpful in our deliberations; 
especially Leon Brumer and Linda Perry who attended our hearings. 


Starting Points: Education Finance in Ontario 


The 170 school boards are responsible for delivering education throughout the 
province. The funds to support this expenditure come from both the Province and 
locally-raised property taxation. The provincial share comes from a range of operating 
and capital grants collectively called the General Legislative Grant (GLG). The 
Ministry establishes a recognized or approved level of expenditure designed to ensure 
that a basic level of education is available to every student and that boards can meet 
the specific needs of their community. The province provides a certain proportion of 
this through the GLG and the rest comes from local property taxation. The amount 
which is required to be provided locally varies a great deal depending on the wealth of | 
the area. The Province attempts to ensure that each local jurisdiction has an equivalent 
tax burden. Any spending above the provincially approved ceilings is the 
responsibility of the school board and is borne by local taxation. 


Total spending by school boards was projected to be $10,626,600,000 in 1989. 


° Of this estimated total, $8.7 billion is recognized expenditure: a level of 
expenditure approved by the Ministry which is designed to ensure that a basic 
education is available to all; 


° The $1.9 billion of non-recognized or over-ceiling expenditure is spent at the 
discretion of boards and is raised entirely from local taxes; 


° Within the $8.7 billion total of recognized expenditure: 


$5 billion comes from the provincial government and $3.7 from local 
taxes; 


$7.7 billion is for operating expenditure, $400 million for capital and 
$566.6 million for the teacher superannuation fund; 


° Overall, the Province contributes $5 billion of total education spending. An 
additional $5.6 billion comes from local taxation; 


More detail will be provided on the operation of this funding structure throughout this 
report. We will also see that there is considerable debate as to whether the funding 
levels are adequate and the tax burden and access to resources equitable. 


Basic Principles 


The Ministry of Education outlined for the Committee the four principles which 
govem the funding of the educational system: 


° equality of educational opportunity; 
° equality of financial burden, 
° local autonomy to establish priorities and policies; 


° local responsibility for program delivery and determination of mode of delivery. 


Objectives are formulated which can implement these principles, for example to 
ensure that school boards make the same tax effort to raise the local share of 
educational expenditure. Policies, such as an equalized mill rate, are then developed to 


put these objectives into practice. 


Many organizations and individuals appearing before the Committee agreed that the 
themes we established of equity, adequacy and accountability were crucial. Some 
fleshed these themes out more concretely and others went beyond them to specify 
other concerns and principles as fundamental. We found all of this input to be of great 


value. 


Professors Stephen Lawton and Rouleen Wignall of the Ontario Institute for Studies in 
Education (OISE) argued that the key criteria for assessing systems of education 
finance are equity or fairness, efficiency, adequacy and autonomy. Their brief then 
asked: 


How well does the Ontario system of school finance 
meet these four criteria? In our view it does quite 
well. While there is always room for improvement, 
we find that, fundamentally, the system is well 
balanced and adequately funded. It has sufficient 
flexibility to adapt to changing needs while, at the 
same time, it provides a framework to ensure 
provincial objectives are met. 


The Ontario Public School Boards Association believes that the funding model must 
be based on the following principles: equality of opportunity, shared financial 


responsibility between the province and local boards, effective local control, and 
public accountability. The Public Sector of the Ottawa French Language School 
Board argued that the key principles for educational funding should be respect for 
shared responsibility between the province and school boards and for their respective 
roles; respect for decision-making powers of boards and minority-language sectors; 
flexibility; adequate core financing to provide essential services; equity and equality; 
stability; accountability to local community; and simplicity and comprehensibility of 


funding mechanisms. 


Before going on to examine the current state of education finance in the province and 
how well it is performing in terms of these key questions, we need to clarify more 
concretely what we as a Committee think are the key principles that underlie education. 


finance. 
Equity 


Dr. Bernard Shapiro, Deputy Minister of Education, made an important distinction 
between the goals of equity on the one hand and equality on the other. He saw 
‘equity’ as a synonym for ‘fairness’ and ‘equality’ as a synonym for ‘the same.”" 


We agree with Dr. Shapiro that "it is equity we are trying to achieve, and we cannot 
achieve it through equality." To provide adequate resources for local boards to 
provide equal programs and opportunities there must be very different treatment 
indeed. Smaller schools and boards, those in rural areas, those in the North or in 
isolated areas, those inner-city boards facing particularly difficult social problems, 
assessment-poor boards, Native students and families, and the French-language sectors 
and separate systems that have traditionally been less affluent than their English and 
public counterparts, all need more resources. The ‘same’ treatment would merely 


reinforce existing structural inequality. 


Our definition of the goal of equity then is to ensure sufficient resources such that 
schools and boards can provide equal opportunity for every student to reach their full 
potential. 


But who is "every student” here? In our first report we stressed the importance of 
life-long learning and recommended that this concept be more firmly incorporated into 
the overall goals of education in Ontario. We also heard in our current round of 
hearings that the funding model has not adjusted to the expansion of both ends of the 
educational continuum: early childhood education and continuing education. What is 
needed is a contemporary definition of who education serves and a funding model that 
can provide the resources for this broader scope in an equitable and flexible manner. 


We recommend that: 


1. In conjunction with the key partners in education, the Ministry should 
re-examine the fundamental definition of who education serves, _ 
especially to take account of the expansion of both ends of the spectrum 
with increasing early childhood and continuing education. 


Many witnesses also stressed the importance of an equitable allocation of resources 
within the overall educational system. The separate boards emphasized equal access 
to fiscal resources and Jocal assessment as the precondition of their being able to offer 
comparable high-quality services to the public boards. L’association 
canadienne-francais de 1’Ontario (ACFO) stressed equal access to public funds, 
sufficient funds to provide equal services, and the elimination of discriminatory 


provisions. 
Adequacy 


Adequacy is a relative concept about which there are considerable differences of 
interpretation. One’s view of adequacy depends on where education is seen to fit 
within social goals and values and its prioritization within government policies and 
programs. What is defined as adequate is also shaped by the expectations of parents, 
students, educators and the community at large as to the role of education and by what 


is seen to be the best local mix of programs and services. 


The Completion Office Separate Schools saw adequacy as an equation between 
legitimate services and the provision of resources to meet those service levels. They 
argued that defining what is an adequate level of educational funding has to be tackled 
from both ends of this equation. If the demand for services is such that it cannot be 


met within approved expenditures, as appears to currently be the case, then boards and 
educators have a legitimate complaint that the existing ceilings and structures are 
unrealistic. If the government cannot find the means to match demand and has to 
lower expectations, then it too, from a different point of view, can complain of a lack 
of realism. The Office concluded that what is needed is serious policy analysis and 
consultation to determine what education is expected to accomplish. Then society has 
to be willing to provide the funds to accomplish the goals established. 


We heard consistent themes from trustees, administrators, teachers and other 
practitioners about the state of education finance. Educators stressed that current 
provincial funding structures and approved ceiling levels were inadequate to meet 
needs. We heard less of the other side of the equation: there was no clear consensus 
on what types and level of services and programs constitute a basic education. | 
However, only when some common understanding of what is needed to accomplish the 
goals of education has emerged can an adequate level of funding to realize these goals 
be determined. 


* Accountability 


A number of key questions around accountability arose throughout the hearings. If 
local autonomy is seen to be an important goal, as all in the educational community 
think it is, how can it be facilitated? At the same time, how can boards be held 
accountable for their decisions and actions? How can the predominance of the 
Ministry in setting central policy directions be reconciled with the role of boards in 
local implementation? How can cooperation and consultation between the different 
education partners be facilitated? What are the best mechanisms to ensure that funds 
are spent efficiently and responsibly by boards and the Province? 


In addressing these questions, we can distinguish different types of accountability 
relationships in terms of both to whom one is accountable and for what one is 
accountable. First of all, there is the traditional auditing accountability for funds 
spent; all boards carry out such audits. Then there is a more substantive sense of 
accountability. Are policy objectives being met? There is little consistency in how 
boards address this question. Finally, there is what can be called access 
accountability. If a citizen has questions concerning the educational system, will they 


be able to get answers? Who can the community tum to for answers on education 
policy and programs? Where are the avenues for community input and 


representation? These are really questions of responsiveness. 
Defining Goals 


At one level, the goal of educational funding can appear to be quite simple: to ensure 
sufficient resources are allocated in such a way that every student in the province has 
equal access to high-quality education. But we also know that it is not easy to 
translate such a general goal into policy objectives, program development and funding 
mechanisms and levels. That is the challenge facing the provincial government, 
school boards and other educators. We agree with the Ontario Public School Boards’ 
Association that this challenge can best be met through the closest possible 
cooperation and coordination of all key partners in the educational community. We 
applaud those many Ministry officials, boards, teachers and others who try to work 
closely together. 


Some witnesses spoke of the difficulty in prioritizing the different goals. For example, 
the Waterloo Region Roman Catholic Separate School Board argued that the 
government must deal with equity first. It felt that issues such as adequacy and 
accountability could not be addressed until fairness and justice were built into the 
financing system. Others felt that local autonomy and accountability were hollow 


principles when boards did not have access to sufficient resources. 


We have been filling out the themes of equity, adequacy and accountability that our 
deliberations have focussed on. In the course of our hearings, it became very clear that 
there is considerable confusion, both among educators and the community at large, as 
to the goals and structure of education finance. We will be making a range of 
observations and recommendations on various aspects of the structure of the funding 
system throughout. But we also think that the basic goals must be clarified and 


recommend that: 


ph The Ministry should consult with the partners in education to develop a 
clear statement of the fundamental goals of the education finance system, 
similar to the 14 goals of education as recommended by this Committee 
in its first report. 


Given the key themes we have laid out, we address four basic questions in this report: 


° Does the existing system of education finance provide sufficient resources to 
ensure an appropriate education for every student? Are funding levels adequate 
to meet the goals of education? 


° Are financial resources distributed in an equitable manner? Does this 
allocation ensure that each student has equitable access to the needed services 
and programs regardless of where they live or which school they attend? 


° Is the required revenue raised in the most equitable and efficient manner? 


° Is educational expenditure managed and controlled in an efficient and 
responsible manner? Does the existing system facilitate local control of 
programs, priorities and resources, and clear accountability for funding and 
other policy decisions? 


THE EDUCATION FUNDING MODEL 


This section surveys the existing way in which the provincial government funds 
education in Ontario. It summarizes the wide range of operating, targetted board or 
program-specific grants and capital funding currently available. A prevailing theme in 
our hearings was that this system is too complicated and that even most educators do 
not understand how it works. We will be making a number of recommendations for 
change, and simplicity and comprehensibility is certainly one of the goals of our 
recommended changes. But in order to diagnose areas for useful change, we need to 
start from a clear idea of how the existing structure actually works. That is the 
purpose of this section. We hope this summary will also be of use to both the 
educational community and the general public. If it does help to clarify some of the 


confusion about education finance then we will have performed an important function. 


The General Legislative Grants (GLGs) comprise four categories, each of which in 
turn include groups of grants sharing similar characteristics or objectives. The four are: 


1) _ the basic per pupil block grant; 
2) board specific grants; 
3) special initiative grants; and 


4) capital funding grants. 


There is an additional fifth category of grant provided by the province outside the 
GLG, known as Additional Provincial Support for Education. All figures cited in this 
section are for projected 1989 expenditures. 


The Basic Per Pupil Block Grant 


The province determines a dollar amount per pupil as a standard for all school boards 
in Ontario. This is known as the recognized ordinary expenditure per pupil, or the 
grant ceiling. It is an estimate of the cost of providing each pupil with an adequate 
basic school program. In 1989 this amounted to $3,235 per elementary pupil, and 
$4,122 per secondary pupil. Each school board is required to contribute its share 
towards the recognized ordinary expenditure. This is done by means of a standard or 
uniform provincial mill rate applied to school boards’ equalized assessment. Once 
each board’s share is determined, the provincial grant is calculated. This grant is the 
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difference between the total recognized ordinary expenditure for each board (number 
of pupils times the recognized ordinary expenditure per pupil), and each board’s share. 


The diagram below shows how the provincial grant would be determined for three 
hypothetical school boards "A", "B", and "C", with differing enrolments and equalized 
property assessment bases. 


CALCULATION OF THE BASIC PER PUPIL BLOCK CRANT 


BOARD A | BOARD 8 BOARD C 
1. RECOGNIZED ORDINARY EXPENDITURE $3,500 $3, 500 $3,500 
PER PUPIL 
2. EQUALIZED PROVINCIAL MILL RATE 4.5 eye 4.5 
PER $1,000 
3. ENROLMENT - 1000 2000 2000 
# OF PUPILS IN SCHOOL BOARD 
4. BOARDS EQUALIZED ASSESSMENT $200,000,000 $200,000,000 $1,000,000,000 
5. TOTAL RECOGNIZED ORDINARY $ 3,500,000 $ 7,000,000 $ 7,000,000 
EXPENDITURE (1X3) 
6. YIELD FROM PROVINCIAL EQUALIZED $ 900,000 $ 900,000 $ 4,500,000 
MILL RATE APPLIED TO BOARDS 
EQUALIZED ASSESSMENT (2X4) 
7. PROVINCIAL GRANT (5-6) $ 2,600,000 $ 6,100,000 $ 2,500,000 
BIRDS CATS ee GLS9SSSaEs 


Source: Ministry of Education 


As can be seen from this diagram, the funding formula is designed to ensure that the 
basic support of $3,500 per pupil is available to each school board with the same level 
of tax effort. 


For example, boards with the same equalized assessment base ("A" and "B") but with 
different student enrolments, receive different grants. School Board "B" has twice the 
number of pupils to educate from the same assessed revenues as School Board "A" 
(i.e., $200,000,000). Therefore "B" would receive a larger grant from the province. 


il 


School Board "C", with an equalized assessment base of $1 billion, is able to raise 
$4.5 million from local taxes. Therefore, although it has responsibility for the same 
number of students as School Board "B" (i.e., 2,000), it receives a much smaller 


provincial grant. 


It can be seen, therefore, that the principles behind the Basic Per Pupil Block Grant are 
equity of resources for all school boards and equity of tax burden. 


In 1989 the grants previously specifically designated by the province for special 
education and the trainable retarded were incorporated into the Basic Per Pupil Block 
Grant as part of the grant ceilings for recognized ordinary expenditure. 


Board Specific Grants 


In 1989 the use of weighting factors to calculate additional grants to school boards was 
eliminated from the GLG formula, and replaced by Board Specific Grants. These 
specific grants are provided by the province in recognition that the cost of providing 
the base level of education programs and services varies with geographic, social and 
economic conditions across Ontario. Board specific funding provides monies at 100% 
of the recognized costs accruing to school boards to compensate for conditions such as 
distance from sources of goods and services, small schools and boards, and needs 
created by the unique socio-economic conditions of the population served. School 
boards are not required to provide a local share of costs for this category of grants 


because these costs arise from conditions beyond local control. 
The specific grants in this category are: 


1) Small Schools Grant. Small schools are defined as having under 200 
elementary and under 600 secondary students. They tend to exist 
predominantly in areas of sparse population. Such schools require financial 
assistance to overcome the diseconomies of scale and provide an adequate 
range of programs. For 1989, this grant will be $24.4 million. 


2) Small Board Grant. Small school boards are defined as boards with an 
elementary or secondary enrolment of 5,000 pupils or less. These boards incur 
many of the same basic overhead costs as other -boards in the province, but 
because of their low enrolment, costs per pupil for administration and 
educational services are greater than for larger boards. This grant is provided 
to help these boards offset their additional costs. For 1989 it will be $21 
million. 


3) 


4) 


5) 
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French as a first language grant. Under the Education Act, a school board must 
provide instruction in French to any pupil who meets the definition of a 
"French-speaking person" and exercises his/her right to receive education in 
French. With this grant the province recognizes the higher instructional, 
material and administrative costs school boards incur when providing a 
program to these pupils. For 1989 this grant will be $28.6 million. 


Goods and Services Grant. This grant compensates school boards in remote 
areas in northem Ontario for the higher costs they face in purchasing goods and 
obtaining services. For 1989 this grant will amount to $40.6 million. 


Compensatory Education Grant. Some school boards, because of local 
community conditions, have large numbers of students who are economically 
or socially disadvantaged and therefore at risk academically. Compensatory 
education programs include special resources and efforts to address the needs 
of such students. For 1989, $77.4 million will be allocated to these programs. 


Special Initiatives Grants 


By means of these grants, the ministry encourages school boards to extend education 


services and programs into areas that respond to locally-identified needs. Such 


programs may be initiated as government priority items to achieve certain objectives. 


The level of provincial support for such programs varies from full funding to programs 


requiring a local share. 


This category includes the following specific grants: 


1) 


2) 


3) 


4) 


French as a second language grant. This grant provides assistance to school 
boards to cover the costs of providing the mandatory core French program for 


grades four to eight and French-langauge programs offered at the discretion of 
boards in other grades. For 1989 it will be $121.6 million. 


Native as a second language grant. This is provided to school boards which 
choose to offer this program in addition to or as a substitute for French as a 
second language. In 1989 it will be $0.6 million. To offset the additional costs 
incurred by boards in initiating this program, the province also makes available 
a start-up grant of $200 per pupil enrolled for the first five years of this 
program. 


Additional language instructio# grant (ESL/FSL). This grant is available to 
school boards which provide language instruction for pupils whose first 
language is neither English nor French in order to ensure that they can 
participate in regular instruction classes. This grant is in addition to an amount 
incorporated within the grant ceilings. In 1989 it will amount to $44.6 million. 


Mixed language secondary schools grant. This grant encourages school boards 


to provide courses in the minority language (either English or French) of a 
mixed language secondary school. The minority language of a mixed school is 
defined as the language of instruction having the smaller range of course 
opportunities. In 1989 it will amount to $1.1 million. 
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In addition this category of grant includes the following groups of grants: 


5) 


6) 


New Initiatives Grants 


a) 


b) 


c) 


Reduction of Class Sizes in Grades 1 and 2 Grant. This Throne Speech 
initiative is funded at 100% of the average teacher salary/benefits cost 
and is being phased in over a three-year period. In 1989 the government 
will allocate $80.9 million for this program. 


Purchase of computer hardware grant. This grant, the result of another 


Throne Speech initiative, is designed to promote technology upgrading 
and literacy. In 1989 $21 million will be allocated for school boards’ 
purchase of computer hardware. 


Purchase of textbooks and learning materials grant. This grant provides 


funds for learning materials and textbooks in primary and junior 
divisions, and science textbooks for the intermediate level. In 1989 this 
grant will amount to $37.9 million. 


Special Grants 


a) 


b) 


c) 


d) 


e) 


Recognized Extraordinary Expenditure Grant. Recognized extraordinary 


expenditure is comprised of boards’ expenditure on pupil transportation, 
debt charges, and capital expenditure exclusive of expenditure on direct 
capital projects. Under this grant program, a greater amount is provided 
to school boards with relatively modest local tax bases. For 1989, this 
grant will total $453.1 million. 


Technological education grant. With this grant the province recognizes 
the higher costs involved in providing technical and vocational 
programs. It is allocated to school boards providing a larger number of 
shop courses than the norm and recognizes smaller class sizes and 
individualized pupil requirements. For 1989 it will amount to $3.2 
million. 


Programs in lieu for blind, deaf or deaf/blind pupils grant. This grant is 
provided to school boards offering approved special education programs 


for blind, deaf and deaf/blind pupils who might otherwise attend a 
provincial school for the blind or deaf. It includes funding for specialist 
teachers and teacher-aides. For 1989 it will amount to $13.7 million. 


Education programs in care, treatment and correctional facilities grant. 
This grant funds school boards who pay for the costs of programs offered 
to children in mid- and longer-term health care, hospitals and treatment 
centres, and correctional institutions. In 1989 it will amount to $47.3 
million. 


Continuing education, secondary summer school and driver education 


grant. This grant funds continuing education, adult literacy, citizenship 
and re-entry programs. In 1989 it will amount to $63 million. 
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f) Cost of education for non-resident pupils grant. This grant reimburses 


school boards for the costs of educating pupils enrolled in their schools 
who reside in areas outside a school board, or in certain institutions or 
homes, or are wards of children’s aid societies. In 1989 it will amount to 
$52.9. 


g) Heritage language grant. This grant is provided to school boards offering 
approved classes for heritage language instruction in a language other 
than English or French. In 1989 this grant will total $12.8 million. 


h) Open access tuition fees. Because secondary students have the right to 
attend the school system of their choice, it is possible for students to 


attend one school system while their parents’ taxes go to the other, 
whether public or separate. The board supplying the service charges a 
tuition fee to recover its costs from the board which receives the taxes. 
This grant funds the educating board when its costs are greater than the 
costs of the tax recipient board. In 1989 this grant will amount to $37.2 
million. 


7) Other grants. This series of grants covers costs associated with administrative 
and financial activity. They include: 


special assistance in the form of en bloc transfers, which are special 
grants paid to public boards to compensate them for the costs they incur 
when they transfer one or more secondary schools to the separate school 
system; 


a secondary school reorganization grant, which is paid to boards which 
reorganize a French-English mixed secondary language school into a 
French-language secondary school; 


a grant to compensate boards for any difference between the projected 
and actual assessment revenue; 


a debentures grant, which covers the debt charges on debentures issued 
by a board to finance a secondary school building used jointly by a 
public and a separate board; 


a grant to assist boards on tax-exempt land, such as a federal military 
base; and 


a grant for isolate boards, which are defined as a district school area 
board, an urban or rural separate school board, a Protestant separate 
school board or a secondary school board with 300 pupils or less. 


These grants will total $14.7 million in 1989. 
Capital Funding Grant 


This grant assists school boards in financing capital projects. These projects include 
new schools and additions, site purchases, and replacement and renovations of existing 
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schools and portables. The ministry employs various criteria in deciding which 
projects to finance, including the number of additional pupil places projected, the state 
of the existing facility, and whether an upgrading of a facility is desirable or feasible. 
The amount of the grant for an approved capital project depends on the ability of the 
requesting board to finance the project from its local tax base. Higher rates of grant 
are paid to school boards that have a more modest assessment base. In 1989, for 
instance, the ministry funded the following proportions of approved capital costs of 
new schools: the Carleton Board of Education received 74.49% of the funding for a 
new school from the province; the Carleton Separate School Board, 88.84%; the Lake 
Superior Board, 84.78%; the North of Superior Separate School Board, 95.14%; the 
Metropolitan Separate School Board, 80.84%; and finally the Scarborough Board of 
Education, 32.94%. 


Additional Provincial Support for Education 


This grant category, which is outside the GLGs, is made up of the following: 


1) Teacher superannuation payments. In 1989 provincial payments to the teacher 
superannuation fund will total $566.6 million. 


2) Other Education Programs. This category includes a range of programs which 
are funded on the basis of specific provincial approval for each participating 
board. The programs include: 


a software grant for the purchase of educational software; 

funding for consultants, who help with the professional development of 
school staff and the implementation of the government’s educational 
initiatives; 

funding for drug programs; ’ 

funding for the development and upgrading of administrative procedures, 
including computer networks and information sharing among boards; and 
funding for cooperative education: programs at the secondary level 
which introduce students to work-related experiences and work training 
placements. 


In 1989 this category of grant will total $41.1 million. 
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FUNDING LEVELS: THE QUESTION OF ADEQUACY 


We heard a great deal from boards, teachers and other educators on whether the 
existing structure and levels of funding were sufficient to meet the needs of the 
educational system. These next three sections discuss the evidence we heard and the 
recommendations we wish to make on operating grants, the range of specific grants for 
boards, schools and programs, and capital funding. 


Adequacy of the Basic Per Pupil Block Grant 


Trustees told us that over 90% of boards spent over ceiling and that it was difficult, 


especially for assessment-poor boards, to provide vital services. 


It is very important to be clear about what exactly is being said here. The focal point 
of board presentations to the Committee was their argument that the existing grant 
ceilings did not reflect the real costs of educating students. What is being referred to 
here is Category 1 of the GLG, the basic per pupil grant. This is the only 
province-wide ceiling; all other components of the GLG are targeted to specific 
programs or boards. 


Many public and separate boards argued that the ceilings had to be raised. 


° The Ottawa Board of Education urged that once this readjustment had taken 
place it should be adjusted annually for inflation; 


° The Stormont, Dundas, Glengarry Separate School Board recommended that 
the revised ceilings should be adjusted for geographical differences. 


The consistent nature of this input has impressed the Committee. It is clear that boards 
from one end of the province to the other feel that the existing ceilings do not 
realistically cover their costs. 


We also see the need for action to redress the funding difficulties boards are facing. 
Raising the per pupil ceilings will not directly or automatically solve all the complex 
problems boards face. But the basic issue of whether the existing ceilings are adequate 
must be addressed. 
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One of the major problems has been that what is or what should be included in the 
recognized expenditure is simply not clear, let alone understood by educators and the 
general public. There was also debate around whether the differential funding 
structures of the elementary and secondary panels should be continued. A key starting 
point therefore is to identify the essential components of this basic level of education, 
calculate what these components cost to deliver, determine how these costs and needs 
vary across the province, and put this all together into a realistic and understandable 
definition of the recognized expenditure ceiling. 


The only way to accomplish this task is through focussed and systematic discussion 
between the Ministry and the key partners in the educational community. We would 
emphasize that this must be a true collaborative process; it will not work if the 
Ministry simply brings decisions already made to the partners. We also urge that these 
discussions begin as soon as possible. The Committee recommends that: 


33 The Minister should consult with the key partners in education as soon as 
possible in order to: 


determine a clear and understandable mode of calculating the cost 
of providing the education services mandated in the Education Act 
and identifying the basic components of recognized expenditure; 


develop a rational means of updating thse cost calculations and 
ceiling determinations; and 


complete the development of these calculations by August 30, 
1990. 


We consistently heard from boards that the existing ceilings were inadequate. The 
deliberations between the Ministry and the partners that we are calling for and any 
recommendations to adjust the grant ceilings that come out of these discussions should 


not preclude the Minister announcing interim funding to raise the ceilings at once. 
Adequacy of Targetted Funding 


The previous section discussed the basic per pupil grants, those provincial funds 
designed to ensure that a basic level of education is available to every student. There 
are also a wide range of grants geared to the specific needs of individual students or 
particular schools or communities. How well have they met the needs they are 
targetted for? Are the levels of funding adequate and equitable? Are the purposes 
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of this specific funding clear and understandable? Although there was less testimony 
on the Board Specific and Special Initiatives Grants, a number of commentators raised 
the funding of specific areas such as destreaming initiatives, differential support for 
inner-city boards and programs that increase retention rates. 


Compensatory Grants 


In our earlier reports we emphasized the goal of getting more resources to the socially 
disadvantaged. The Compensatory Education Grant provides specific funds to school 
boards to address the needs of socially disadvantaged groups or areas and students at 
high risk of academic failure. We understand that these grants are now under review. 


We are pleased about this review. The existing criteria and factors for identifying 
need were introduced in 1975 and are archaic and ineffective. The ministry uses four 
indicators of ‘need’ to determine whether a board should receive this grant: the 
percentage of the population in receipt of general assistance and family welfare 
benefits; the percentage of all income tax returns with taxable income less than 
$10,000; the percentage of population whose specified mother tongue is neither 
English nor French; and the number of public housing and rent supplement units per 


1,000 persons adjusted to reflect the bedroom count of the units. 


There has been no systematic evaluation of where funds have gone and what programs 
have worked. We hope the review will consider the experience of other jurisdictions, 
such as the model of community schools emerging in Alberta. Because problems of 
social and economic inequality are not solely related to education, the review of 
compensatory grants should include the participation of social agencies, their clients 


and community organizations. We recommend that: 


4. The Ministry review of the adequacy of the Compensatory Education 
Grant should solicit the input of the relevant social agencies and other 
stakeholders. 


Grants for small schools, small boards and isolate boards 


These schools and boards tend to be located in areas of the province poor in 
assessment revenue. A number of witnesses argued that these boards and schools are 
inadequately funded. We recommend that: 
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The Ministry should review the GLG grants for small schools, small 
boards and isolate boards to ensure that these boards and schools are able 
to deliver the same core programs available elsewhere in the province. 


ntinuin ati 


In our first report we endorsed the concept of life-long education. We think that 
continuing education has a vital role to play in the ongoing readjustment of the 
educational system to the changing needs of society. 


Witnesses in these hearings argued that the continuing education grant is too low. 
More generally, a whole range of policy issues have to be addressed on the role of 
continuing education, how need should be identified and how it should be funded. A 
good starting point is the recent report from the Ontario Association of Continuing 
Education Task Force. We recommend that: 


6. The government should formally respond to the Final Report of the 
Ontario Association of Continuing Education Task Force, entitled 


Educating Adults 


This type of question again shows the need to rethink what falls into the overall 
education spectrum. For example, the expansion of early childhood education and 
daycare in schools raises complicated questions. The interaction between child care as 
provided under the Day Nurseries Act and the role of junior kindergarten has not been 
clarified. Pre-kindergarten child care certainly has important elements of early 
childhood pedagogy and could perhaps best be seen as part of a developmental 
continuum leading into kindergarten and the primary grades. But such pedagogical 
implications have not been systematically addressed. For example, the staff to child 
ratio rises significantly from day care to junior kindergarten. 


Heritage languages are considered to be continuing education, in the sense that they 
are outside the school day, but their funding basis is different. School boards are 
required to offer heritage language courses whenever parents of 25 students request 
them. However, current regulations also require that these classes must be continued 
no matter how small the actual enrolment may become. Continuing education has no 
such specific triggers to establish courses or guarantees that they will be continued 
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if enrolment changes. Our concern here is with the balancing of legitimate program 
needs when the regulations give such primacy to heritage languages. We recommend 
that: 


a The Ministry should review the regulatory framework of the heritage 
language program. , 


Special Education 


The Committee supports the goal of integration wherever possible. But we are 
concemed that integration without adequate resources puts immense pressure on both 
students and teachers. We were told that this is especially the case in assessment-poor 


boards. 


The major special education groups objected to the government’s recent decision to 
incorporate special education funding into the Basic Per Pupil Block Grant. They 
argued that special education grants should once again become direct grants outside of 
the grant ceilings for recognized ordinary expenditure, and should be clearly identified 


in the GLG as a separate line. 


We see the fundamental consideration to be how the funds allocated for special 
education are spent, and not the manner in which they are provided. We recommend 
‘that: 


8. As long as special education monies are part of the Basic Per Pupil Block 
Grant, the Ministry should continue to identify that portion of the Grant 
specifically spent on special education such that Special Education 
Advisory Committees and parents in the community can monitor school 
boards’ expenditures on special education programs. 


However, we sympathize with the concems of witnesses that special education funding 
not be reduced as a result of being lost in the overall grant and that school boards must 
be held accountable for the way they spend their special education monies. Therefore 


we recommend that: 


9. The Ministry should more closely and consistently evaluate how school 
boards currently spend their special education funding to maximize the 
educational opportunities of special needs children. 
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The Committee recognizes the importance of parental advocacy and especially the role 
of Special Education Advisory Committees (SEACs) in ensuring that dhitdren 
requiring special education are recognized and their needs addressed. However, we 
are concerned that SEACs do not play a significant role in many boards. The changes 
needed to ensure that they do could include honorariums and professional development 
for members as well as adequate access to resources for the Committees. We 


recommend that: 


10. The Ministry and boards should strengthen the role of Special Education 
Advisory Committees. 


We also think that the identification and placement review process must be made more 
responsive to parents and that parents must be better supported through this process. 
The government has been promising to release amendments on the identification and 
review process and other facets of special education for some time. We recommend 
that: 


11. The long-awaited amendments on special education should be introduced 
by June 30, 1990. 


Funding of Native Education 


Equity within the system also involves the relative position and resources of the 
different cultural groups within Ontario society. One of the most important questions 


in this regard is that of Native education. 


The Ontario Metis and Aboriginal Association commented broadly on the significant 
changes that it had been calling for, including before this Committee on previous 
occasions. It noted that many reforms in the organization of schedules and curricula 
needed to ensure equality for Metis and aboriginal students can be implemented with 
little change in existing funding mechanisms. Other potentially effective changes, 
such as mentoring, can be relatively inexpensive. On the other hand, funds must be 
available for changes such as enhanced distance learning and homes for students who 


must leave their community. It made several more specific recommendations: 


° The Province should fund specialized teacher training for those teaching Metis 
and Aboriginal students and boards should fund specialized in-service training; 
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° A Department of Aboriginal Studies should be established at the Ontario 
Institute for Studies in Education with federal-provincial funding; 


° The Mushkegowuk Council argued that adequate operating and capital funding 
is necessary to allow locally controlled N ative education. 


The Committee is conscious of the substantial federal role in native education in 
Ontario. Clearly, any substantive reforms will require close consultation between the 
federal and provincial governments and native people. An example is the 
Canada/Ontario/Nishnawke-Ask-Nation Memorandum of Understanding, signed by 
the provincial government in 1986, which commits the province to negotiating a 
greater degree of native self-government with Ottawa and approximately 40 native 


communities across the north. As a starting point we recommend that: 


iz The Minister of Education should accelerate tripartite discussions with 
the federal government and Native organizations to examine the 
obstacles and barriers to equal educational services and opportunity for 
Native children in Ontario, identify flexible ways of managing 
jurisdictional relations and develop innovative solutions to the problems 
Natives face. 


The Committee was impressed with the evidence of a severe shortage of native 
teachers in the north. In their Teacher Education Project Design, the Mushkegowuk 
Council emphasized the crucial need for competent, skilled professional native 
teachers, not only to ensure that the native culture and language are understood and 
developed within the context of the formal educational system, but also to provide 
positive role models for native children. We recommend that: 


13. The provincial government should consider establishing a native teacher 
training program affiliated to a university or college, perhaps along the 
lines of the program offered by Brandon University, and should review 
the viability of the Native Certification Program currently offered by 
Nipissing University College. 


We also see the need to provide and train paraprofessionals able to respond to the 

specific needs of Native communities. More generally, we see great value in investing 
in the human resources of these communities so that education can be more culturally 
appropriate and responsive. In this light, we support recommendations brought before 
us to improve distance learning and housing and support services suited to the specific 
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needs of Native children who have left their home communities. It may be that Native 
communities will find the concept of Popular Education rather than traditional 


pedagogy to be of great potential value. 


In this and our earlier sets of hearings we heard of many areas in which innovative 
reform is desperately needed: examining different school years and schedules, 
alternative concepts of mentoring, early identification of learning difficulties and 
itinerant teachers. We think pilot projects in these and related areas could be of great 
potential and recommend that: 


14. The Ministry should encourage and fund pilot projects designed to enhance 
equality of opportunity for Native students and strengthen the educational 
infrastructure of Native communities. 


We also heard testimony on the question of native representation on public school 
boards in whose schools native students are enrolled. Under the Education Act a 
maximum of two such representatives can sit on a public board. Because of the great 
distances trustees must travel in the north, it is often expensive for native communities 


to send their representatives to board meetings. We recommend that: 


15. The existing framework for Native representation on school boards 
should be reviewed as soon as possible. 


The Adequacy of Capital Funding 


We have been discussing various forms of general and board-specific operating 
grants. The provision of capital funding is quite different. As noted above, the 
Ministry funds a certain proportion of boards’ approved capital expenditures through 
the GLG. The degree of support varies with the wealth of the local district. 


A further common theme during our hearings was that available capital funding did 
not cover the needs of boards or reflect their costs. Boards in rapidly growing areas 


facing significant enrolment increases were particularly concerned. 


° The York Region Separate School Board further pointed to the particularly 
adverse impact on assessment-poor boards who have to assume an even heavier 
proportion of the debt load; 


24 


Many boards argued that the regulations under the capital grant plan should be revised 
to more realistically reflect contemporary construction costs and that the grants should 


be increased. 


Just as we did for operating funds, we see the same starting point to be serious 
discussions between the partners on what should be covered and how to adapt the 
provincial grant to contemporary conditions. A number of issues have to be 
considered in looking at the adequacy of capital funding: loading factors, allocations 
for furnishings, space for the new primary level initiatives and special education, 
investment for technological studies and so on. The Committee therefore recommends 
that: 


16. The Minister should consult with the key partners in education as soon as 
possible in order to: 


determine a clear and understandable mode of calculating the 
capital investments needed to provide the education services 
mandated in the Education Act and identifying the basic 
components of recognized capital expenditure; 


develop a rational means of updating these cost calculations and 
component determinations; and 


complete the development of these calculations by August 30, 
1990. 


Board Capital Reserves 


Many boards also pointed to the high share of capital funding borne at the local level 
and the increasing proportion of board budgets devoted to debt service. The 
Committee is uneasy that boards have no guidelines or upper limits from the Ministry 
in these areas. 


Under the Education Act, the responsibility for capital reserves lies solely with the 
local boards. We are concerned about the process and criteria boards use in allocating 
and controlling their capital reserve funds. We think that the amount of capital 
reserves and how they are being allocated and spent should be clearly identified in 
boards’ annual financial statements. 


To clarify these issues and ensure the most rational use of resources we recommend 
that: | 
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Ute The trustees’ associations should review policies and practices for the 
allocation of capital reserve funds and report back to this Committee 
within one year. 


Lot Levies 


The Committee heard a great deal about Bill 20, An Act to Provide for the Payment of 
Development Charges or lot levies. The government intended that this iegiladend 
would assist boards in high-growth areas by allowing them to levy special charges on 
new development. The idea was that the lot levies would contribute to the additional 
funds required to provide new pupil spaces for the growing enrolment. At the same 
time, the government announced that the average rate of capital support would be 
reduced from 75% to 60%. 


The basic concept was supported by a number of boards, particularly in the 
high-growth areas of the province. 


But there was also considerable concern expressed by other boards, most especially 


those in non-growth areas. 


° The Stormont, Dundas, Glengarry and Essex County separate boards both 
urged that overall provincial capital funding not be reduced as a result of the 
proposed legislation; 


° The Renfrew County Separate School Board and OSSTF District 30, Algoma, 
stressed that lot levies would have limited relevance to the poorer and Northern 
parts of the province; ; 


° A number of boards were concerned that the non-growth areas would not 
benefit from lot levies, but would still be harmed by the overall reduction in the 
average rate of capital support from 75 to 60%. 


° Finally, concer was expressed that the immediate drop in the average rate of 
capital support will cause boards to lose money before lot levies are fully 
implemented. Many boards have long-term capital plans with major projects 
either committed or underway under existing financial assumptions. 


At the time of our deliberations this legislation was before another Committee of the 
Legislature and it may very well have been passed by the time our report is released. 
Nonetheless, the considerable public input to our Committee would also have been 
useful as Bill 20 was being considered. Two questions consistently arose: how to 


ensure that no board suffers reduced capital grants as a result of the legislation, and 
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how to accommodate the very real needs of non-growth areas in such a way that their 
capital funding is not reduced? ; 


In addition, we hope that this legislation will not be seen as the only answer to all 
growth-related capital funding needs. There are also continuing pressures for capital 
investment coming from growth arising out of Bill 30. 


fficient of it 


There was also considerable concern expressed over the most efficient use of capital 


grants. 


e The Dufferin-Peel and Frontenac, Lennox, Addington separate boards both 
called on the Ministry to build greater flexibility into the capital grants plan to 
encourage innovative solutions from boards. 


The Ministry is encouraging innovative and flexible planning of new facilities and the 
renovation of existing facilities. Recent examples have involved a public and separate 
board sharing a building in downtown Toronto, putting a school on the first floor of a 
high-rise intended for seniors and affordable housing, redeveloping school sites as part 
of the redevelopment of sub-divisions and leasing air rights rather than selling them to 
developers. We are pleased to see this approach and hope to see it continue. 


Further questions arise when considering the most efficient use of capital funds: How 
can facilities be most effectively planned for? How can coordination of services and 
facilities be encouraged? We would like to see the principle of integration of facilities 
become a central part of both municipal and educational planning. We would also like 
to see a number of ideas and practices more fully explored and used: shared school and 
municipal construction of swimming pools, libraries and other facilities; campus type 
school settings; modular or core school structures, in which additions and restructuring 
can be easily carried out; the Ministry taking a leadership role in exploring whether 
some standardization of school plans and sites could be productive; and architectural 
styles adaptable enough for the schools of the future. 


One of the critical pressures on capital funding is the rapidly increasing cost of land, 
especially in the high growth areas. We would like to see the planning process better 
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incorporate the need for educational facilities by designating sites as being for school 
purposes in municipal planning documents on a similar basis to parklands. We 


recommend that: 


18. The Ministries of Municipal Affairs and Housing should review and 
amend appropriate legislation so that developers are required to 
designate certain lands for school board purposes. 


Renovation 


While the need to accelerate new construction in many areas, especially to reduce the 
reliance on portables, was recognized, a number of boards argued that there must be 
improved allocations or higher priority for renovation of existing facilities. 


° The Metropolitan Toronto School Board and the Toronto Board of Education 
argued that capital allocations must be improved not only for new construction 
but particularly for the renovation of existing facilities, 


° One group, the Provincial Save Our Schools Coalition, argued that existing 
capital funding mechanisms artificially encouraged the construction of new 
schools rather than appropriate renovation or upgrading. 


We agree with those boards that argued to prioritize the renovation and upgrading of 


existing facilities. We therefore recommend that: 


19. The Ministry should reinstate designated allocations for renovations 
within the capital funding model. 


A neglected facet of this is how to extend the life and usefulness of existing facilities. 
We think boards should build provisions for maintenance, upkeep and renovation into 
their general operating budget and capital reserve funding. The Ministry must support 
and facilitate such provisions. 
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THE ALLOCATION OF RESOURCES: THE QUESTION OF EQUITY 


We now turn to four interrelated questions concerning equity. The first two have to do 
with access to resources and are discussed here. The other two have to do with 
ensuring that revenue is raised in a fair and equitable manner and are examined in the 


next section. 


The next two parts examine equity within the provincial educational system: first of all 
in terms of regional disparities in assessment wealth and secondly in terms of the 
relative resources of the public and separate systems and of French and 
English-language education. 


Regional Inequity 


There are significant differences between boards in the residential and commercial 
wealth of their districts. Does this in turn create disparities in relative access to 
resources for education in the different regions of the Province? A number of Ministry 
equalization formulas and schemes are designed to address the inequitable local 
resources available to boards. 


Nonetheless, board after board argued that significant disparities remained. One 


critical result is major differences in spending per pupil. 


° The Completion Office Separate Schools stated that average 1988 per pupil 
expenditures were $4,122 by the Lincoln Board of Education and $3,637 by the 
Dufferin-Peel separate board, compared to $5,681 by Metro Toronto and 
$5,595 by the Ottawa Board of Education. 


A common theme was that while expectations are raised by the services provided by 
wealthier boards, the poorer boards simply do not have the tax base to meet these 


demands. 


° The York Region and Waterloo Region separate boards saw this to be a 
particularly severe problem for assessment-poor boards such as themselves 
where enrolment was rapidly growing; 


° The Completion Office Separate Schools noted that the total commercial 
assessment available to both boards in Carleton was 18% of that in Toronto. 
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Under the current system any expenditure over the approved ceilings is financed 
entirely from the local level. There are no equalization mechanisms for these 
expenditures, but over 90% of boards do spend over the ceiling. Many boards argued 
that this resulted in critical inequities between boards based on the wealth of their 


districts. 


The Committee sees this message from the less advantaged boards to be of the utmost 
importance. It would appear that available board and other specific grants do not 
cover the special costs of smaller boards and schools, those in rural, northern and 
isolated areas and, underlying all of these problems, those with low assessment bases. 
The adequacy of the grants and programs designed to ameliorate regional inequities 


must also be reviewed and improved as soon as possible. We recommend that: 


20. In reviewing the overall calculation and adequacy of provincial operating 
and capital grants, the Minister and the key partners in education should 
examine how to improve equitable access to education resources 
throughout the province. 


Equity Between the Systems 


A major theme of presentations to our hearings was the broader question of equity 
between the separate and public systems and the different language sections. We 
heard from many separate trustees and teacher representatives that their major concern 
was having equal access to financial resources, both from the Province and from local 


assessment. 


Separate boards from various parts of the province documented their unequal position 


vis-a-vis their coterminous public boards. 


° The Sudbury District Roman Catholic Separate School Board stated that its per 
pupil expenditure was $3,410 versus $3,848 for the Sudbury Board of 
Education at the elementary level and $4,160 versus $5,228 at the secondary. 


A key factor is the different assessment bases: the public board is able to 
raise over twice as much revenue from one mill as the separate. 


The separate board has 56% of enrolment but 33% of residential and 
commercial equalized assessment. It has a total of $33.22 versus $71.71 
available per student. 


30 


° The Waterloo Region separate board had one-third of enrolment but 21% of 
residential/farm and 7.7% of commercial/industrial assessment compared to its 
coterminous public board. 


° Lincoln separate had 25% of enrolment, 6% of commercial assessment and 
23% of residential versus Lincoln public. 


Pooling 


The government’s May 1989 announcement of the pooling of commercial and 
industrial assessment was uniformly welcomed by the separate boards as an important 
step towards rectifying this inequity. 


° The only note of caution was struck by the London and Middlesex separate 
board, who were concerned that the gains from pooling could be offset by a 
decrease in other government grants such that assessment-poor boards would 
be worse off. 


Various changes to the proposed plan were put forward. A number of boards argued 
that pooling should be instituted immediately or over a three-year rather than six-year 
period. 


Many boards and the Ontario English Catholic Teachers Association (OECTA) 
commented on how the shared funds should be allocated. The two key questions were 
whether the pooled funds should be distributed on a coterminous, regional or 
province-wide basis and whether allocation should be on the basis of existing farm and 
residential assessment or student enrolment? 


A number of witnesses felt that it would be fairer to distribute the pooled funds on the 
basis of enrolment rather than farm and residential assessment. The significant 
differences in residential and farm assessment between the public and separate 
systems are well documented. 


Separate boards, especially those from areas with limited industrial and commercial 
development, urged that pooling should be on a province-wide basis. The current 
provisions to pool locally would benefit separate boards from the wealthier areas. The 
pooling of the far more limited commercial and industrial assessment of the poorer 


31 


areas would have little impact and would not address regional inequities. Ministry 
estimates also indicated that pooling on a province-wide and, less so, on a regional 


basis, would have a far larger impact than the proposed coterminous pooling. 


On the other hand, the additional layers of centralized regional systems of financial 
governance such as Metropolitan Toronto make accountability more complex. Would 
this be even more problematic with province-wide pooling? More generally, regional 
pooling does not address the broader question of the regionalization of poverty; to 
whatever extent pooling will enhance equity between the systems, these changes do 
not address the broader problem of regional inequity. 


But this may simply be asking too much of this particular reform. Broadening the 
assessment base will not solve all resource problems; the more significant direction 
may be to target program funding better to meet specific needs. So, while we think 
this reform is a step towards equity between the public and separate systems, it is 
really only a beginning. We feel that this type of complex issue can best be addressed 


in a comprehensive rather than piecemeal fashion. 


There was also considerable opposition or concem from the public system as to the 
effect of pooling, especially on its long-term financial situation. Several boards 


argued that the planned compensation would not cover assessment losses. 


° The York Region Board of Education argued that as provincial support for 
education has declined, it and other boards have had to increasingly rely on 
local taxation, within which commercial and industrial assessment has been 
key. They were greatly concerned that compensation would not make up for 
assessmeni losses. 


Public boards and the Ontario Secondary School Teachers’ Federation (OSSTF) made 


a number of recommendations here: 
° The province should guarantee that no public board will suffer revenue loss 
because of pooling. 


° Provide full compensation for boards losing revenue. York Region argued that 
this should take account of inflation, growth and enrolment trends. 


° York Region also argued that compensation should be extended beyond a 
six-year period to cushion boards against any shift in the local tax burden. 
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Legislation to implement pooling was introduced as we completed this report. We 
hope the views of witnesses to our Committee may be usefully considered as the Bill 
moves through the legislative process. More generally, we think that efforts such as 
pooling to improve equity within the educational system cannot be separated from the 
broader question of how to raise the necessary revenue in a more progressive manner. 


We will return to this question below. 


Assessment Mechanisms 


The separate boards identified various aspects of the residential assessment structure 
that they felt resulted in an unfair allocation to their system. Among the concerns 


addressed were: 


° the assumption that assessment which is not designated automatically goes to 
the public system, for example after a house changes hands; 


° the allocation of assessment in the case of mixed marriages; and 


° some municipalities were not remitting taxes collected for educational 
purposes to boards without delay. 


The boards made a series of recommendations to redress these problems. 


° Many suggested administrative changes, such as revising various land transfer 
and other assessment forms, to facilitate designation of all those who wish to 
support the separate system. 


° The Ottawa, Sudbury District and London Middlesex boards and Ontario 
English Catholic Teachers’ Association - Carleton Unit recommended that 
non-designated support be shared between the systems in the same ratio as 
designated support. 


° The Windsor board argued that this sharing should be on the basis of respective 
enrolment. 


These questions also beg a far broader analysis of the changes needed to ensure full 
equity not simply between the two systems but throughout the province. Nonetheless, 
in the meantime, we do think that some of these anomalies can be rectified. We 


recommend that: 


al; The Ministry of Revenue should review the existing legal framework for 
assessment and examine how assessment-related administrative 
procedures can be rationalized to allow ratepayers to more quickly and 
easily designate to which system they wish to direct their assessment. 
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22: The Ministries of Education and Municipal Affairs should review the 
question of municipalities promptly remitting levies for school board 


purposes. 


Funding of French-language Education 


A further central facet of equity within the components of the education system is the 
relative funding and resources of French- and English-language sectors. The major 

representatives of the French-language education community strongly addressed the 

historical and contemporary inequities between French- and English-language 


education in the province. 


. L’association des enseignantes et des enseignants franco-ontariens (AEEFO) 
succinctly stated the key argument being made. The right to equal education 
cannot be guaranteed through pro rata funding. Funding formulas must 
recognize that the cost of French-language education is higher and must redress 
the historical impact of discrimination by providing catch-up capital funding. 


° Specific concerns such as the need to increase the funding of Faculties of 
Education to address the shortage of French-speaking teachers and the lower 
pupil-teacher ratio of small Northern outlying French-language schools were 
also noted. 


A common theme was the importance of autonomy, of French-language education 
being controlled by Franco-Ontarian supporters. The precondition of this autonomy 


was seen to be access to sufficient resources. 


French-language educators also supported the establishment of further 
French-language school boards. The arguments here were clearly put forth by AEEFO: 


° the government should establish a specific implementation schedule and an 
advisory committee to ensure that implementation is complete before the next 
school board elections; 


° wherever French-language boards are established, the specific funding 
mechanisms must ensure that each board can offer comparable programs to 
English-language boards, that there are equivalent per-pupil expenditures and 
that a French-speaking rate payer pays no more taxes to support these equal 
services than an English-speaking rate payer on a comparable property; and 


° regional boards may be appropriate when the French population is small or 
dispersed. 


The serious issues raised by representatives of the French-language education 
community must be addressed. The distinct problems of the public French-language 
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boards and sectors as opposed to the separate underscore the complexity of providing 
equal opportunity to Francophone students. We are also greatly concemed that 
Francophone students have obtained poorer scores than Anglophones on international 
math and science tests. One factor may be the higher proportion of Francophone 
teachers without specific math and science qualifications. This reinforces the concerns 
brought to us about the need to improve French-language teacher training. 


Because of pending litigation on various facets of French-language education, the 
Committee feels it is not appropriate to offer specific recommendations at this time. 
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SOURCES OF REVENUE: 
THE QUESTION OF EQUITABLE CONTRIBUTION 


The next two sections have to do with whether or not revenue for education is raised in 
as equitable a manner as possible. The first discusses the relative contribution of local 
and provincial sources to education finance and the second follows on to consider 


more progressive ways of raising needed revenue. 
Provincial Share of Education Funding 


Those who emphasize the inadequate level of current funding often argue that this is 
because the Province has not contributed enough to the costs of education. One facet 
of this is the place of education spending within the overall provincial budget. Grants 
for education are expected to amount to 12% of total provincial spending in 1990. 
This proportion has been declining since 1980. 


Debate has come to focus on the provincial share of overall education expenditure. 
Many public and separate boards, teachers’ unions and other commentators called for a 
return to a 60% provincial share. But what does this 60% figure really mean? What 
share of total board spending should the Province be providing? What would be the 
implications for equity and accountability were the provincial share to rise? The 
Committee can perform an important function by clarifying the lines of debate and the 
key points at issue here. 


The argument for 60% provincial funding is commonly posed as follows: 


° the provincial share of educational spending was 60% in 1975; 


° there has been a steady decline in this proportion since that time. The current 
share is some 44%; 


° this decline has placed an increasing burden on the local tax base, especially in 
the assessment-poor regions; 


° this in turn has led to increasing difficulties in providing an adequate level of 
services, again especially for the less wealthy boards; 


° the solution is for the Province to increase its share. 
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We should start from precise data. In 1975 the provincial grant as a proportion of net 
expenditures was 61.32%. Although direct capital funding was instituted in 1980, 
these grants are not included in these figures. The provincial grant was 45.75% of net 
expenditure in 1988 and a projected 43.8% in 1989. These grants do not include 
contributions to the Teachers’ Superannuation Fund. The particular context of the 
1975 period as a benchmark is seldom discussed. For example, in 1975 there were 
expenditure controls. These were removed in 1976 and the pent-up pressures on 


inadequate ceilings led to a rapid growth of expenditure. 


There are, of course, competing interpretations of the best way to measure the relative 
shares of education funding. The boards, unions and others focus on proportion of 
total expenditure. The Ministry emphasizes recognized or approved expenditures; the 
provincial share of recognized expenditures is 55%. 


Whatever these debates over data and interpretation, the 60% figure is of considerable 
symbolic importance. It has come to be a key demand for those who believe that the 
provincial contribution to education has declined, that it should be higher and that this 


increased provincial funding is vital to achieving an adequate and fair system. 


However, we think that when the current Ministry funding reviews are completed and 
if ceiling calculations and adequacy have also been reviewed as we recommend, then 
the 60% figure will be redundant. Advocates of higher provincial spending can then 
say so directly, with reference to current conditions and with concrete proposals for 

funding levels and structures. We think this could lead to more focussed policy 


discussion than the more simplistic 60% formula. 
Towards a More Progressive Tax Base for Education 


The changing balance of revenue between the provincial and local levels has a further 
important implication. As an increasing proportion of educational revenue is raised at 
the local level, this means a shift in the base of this revenue. The local share is raised 
virtually entirely from property taxation, which is seen to be more regressive; falling 
more heavily on those with less ability to pay than income and other forms of 
taxation. The question then becomes: Are all citizens being asked to pay a fair share 
of the costs of education? Is education finance being raised in an equitable way? 
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A number of witnesses argued that the heavy reliance on property taxation is not a fair 


way of raising revenue. 


° The Carleton Board of Education wants boards to have more access to 
progressive tax bases to reduce the regressive impact of the increasing property 
tax burden on home owners/renters. 


° The Ontario Federation of Labour urged that education finance should come 
from more progressive personal and corporate income taxes. 


° The Ontario Secondary School Teachers Federation argued that any increased 
funding to boards should come from these same sources. 


° Citizens for Property Tax Reform argued that education funding should not be 
based on local property taxes derived from farm and residential assessment but 
should instead be based on the individual taxpayer’s ability to pay. 


In order to cushion the regressive impact, the province established the property tax 
relief grant for seniors in 1980. However, while this grant was increased from $500 to 
$600 in 1987 (a 20% increase), the Canadian consumer price index rose 61.8% from 
1980 to 1987. We are greatly concemed that one of the few means of making the 
education finance system more progressive has not kept up with inflation. 


Low-income individuals have even less tax relief from the effect of property taxation. 


In exploring the relation between equity and property taxation, we looked to the 
experience of other provinces. Are there provinces that have decided to rely less on 
locally-raised revenue and property taxation? Other provinces do provide a higher 
share of total education spending. New Brunswick and Prince Edward Island provide 
100% of education funding, two others provide over 90% and three others over 70%. 
Of the larger provinces, Quebec provides 92%, British Columbia 80% and Alberta 
63%. 


Such figures, of course, are never straight-forward and one must be very careful in 
interpreting them. For example, Ontario has the highest level of spending on 
elementary and secondary education as a proportion of total local-provincial spending. 
Different forms of cost control are built into the different provinces’ funding 
mechanisms. Teacher salaries are negotiated at the local level in Ontario, British 
Columbia, Alberta and Manitoba. The other provinces have various forms of 
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centralized negotiations, often with a two-tier system that allows some issues to be 
settled locally. 


As in Ontario, virtually all of the local share of education spending in the other 
provinces is raised from property taxation. At first glance it could be concluded that 
the higher the share of funding from the province, then the lower is the reliance on 
regressive local property taxation. However, in three provinces some of the provincial 
share is also derived from property taxation. In British Columbia, for example, some 
1/3 of provincial grants or about 25% of total revenue comes from non-residential 
property taxes collected and allocated by the province. The result is that in 1988-89 
45.1% of funds come from general provincial revenue and 54.8% from property 
taxation ( 24.3% from provincial! y-collected non-residential property taxes and 30.5% 
from locally-collected residential taxes). So a higher provincial share does not 
automatically mean a correspondingly lower reliance on the more regressive property 


taxation. 


Nonetheless, other provinces have been able to develop systems that fund higher 
proportions of total education finance from more progressive sources. We do not think 
that the other provinces’ systems can be directly adapted to Ontario conditions. But 
we are heartened that other jurisdictions have been able to move in the direction we 
would like to go. 


The predominance of property taxation also relates back to the question of equity 
between school boards in the different regions of the province. As Dr. Shapiro 
emphasized before the Committee: 


... I think we have to face one essential fact relative 
to this issue, and that is, as long as we depend as 
much as we do on the property tax for the support of 
local school boards, there are going to be vast 
differences in the resources available to those boards 
across the province... It is the price one pays for 
relying on both the property tax and local control at 
the same time. 
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The Macdonaid Commission 


This broad issue of what is the fairest method of raising needed revenue had been 
addressed some years earlier by a comprehensive study of the overall system. The 
Commission on The Financing Of Elementary And Secondary Education In Ontario 
was established in July, 1984 following the government’s announcement of full 
separate school funding. It was chaired by Ian Macdonald, a former deputy treasurer 
of the province. The Report’s principal recommendations dealt with reform of the 
property tax, enhanced provincial support for education, and new financial 
arrangements for separate schools. 


A principal concern of the Commission was the effect on school boards of the uneven 
distribution of property tax revenue across the province. Recognizing that abandoning 
property taxation entirely was politically impossible, it offered a number of proposals 
designed to mitigate the impact of the tax. For instance, it recommended that 
residential and farm assessment be used exclusively to pay for unapproved or above 
ceiling expenditures, because revenues from these sources were more uniformly 
distributed than commercial and industrial assessment. Commercial and industrial 
property taxes would be used exclusively to pay for the local share of approved 
expenditures. 


The Commission outlined four alternative models of education financing. Under the 
first two options, the provincial share would be increased to compensate either for the 
reduction or the elimination of reliance on residential and farm assessment. Under the 
third option, funding would come from provincial grants, property taxes from 
commercial and industrial assessment, and an education tax on personal income, the 
latter replacing the existing residential and farm property taxes. The Commission’s 
fourth and preferred option was also its most provocative. Residential and farm 
ratepayers would be eligible to claim a property tax credit from the province equal to 
an approved portion of the education property taxes paid to school boards. To finance 
this tax credit, a designated education tax would be levied on personal income. Thus 
the burden of taxation would be shifted from the property tax to a new personal 


income tax. The government has not formally commented on any of these models. 
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Policy Directions 


We take seriously the concerns presented in our hearings regarding the shift in revenue 
raising to the local level and the inequitable impact of a heavy reliance on property 
taxation. Before moving any further on issues such as pooling, a more comprehensive, 
long-range and systematic policy analysis of how a more progressive tax base for 
education funding could be developed is needed. This would certainly examine the 
experience of other provinces and revisit the alternatives put forth by the Macdonald 


Commission. We recommend that: 


23. The Minister should establish a task force to examine options to make 
the tax base for education funding more progressive. It should report by 
January 1, 1991. 
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LOCAL GOVERNANCE: 
THE QUESTION OF ACCOUNTABILITY 


Among the principles governing the funding system are local autonomy over policies 
and priorities and local responsibility for program delivery. The interrelation and 
balance between these different goals of education finance is always complex. 


Powers of School Boards 


To clarify the powers and responsibilities of school boards and the vital role they play 
within the provincial system, two central points must be distinguished. A first key 
concept is local control over the delivery of educational services and autonomy in 
deciding what programs best meet local needs. This notion can be separated from the 
idea that education revenue should be raised as progressively as possible. This latter 
point may imply moving towards increased reliance on more progressive provincial 
forms of taxation rather than local property taxes. At the same time, however, we do 
not want to see a more centralized provincial bureaucracy. Nor do we want to entirely 
lose the historical tradition of local boards raising their own funds. 


The way to reconcile these concems is to no longer see local accountability for 
program delivery and expenditures as synonymous with raising the revenue locally. 
We can still see the defining role for the boards to be having clear cut autonomy and 
accountability for program delivery. But this need not imply that boards have to raise 
a major proportion of revenue themselves from property taxation. In other words, we 
see that the fundamental accountability of boards to the local community will be 
derived from their control over delivering services, and consequently being held 
accountable for how well they do this, rather than providing a significant proportion of 
revenue, a mandate that is simply beyond the capacity of so many boards under the 
current system anyway. It may still be preferable for boards to have the power to raise 
some funds to meet local needs and to follow historical tradition, but this should not be 


their raison d’etre. 
Local Contribution/Local Accountability 


What is the relation between provincial financial support and policy determination and 


local autonomy? One of the questions that arose in the hearings was if the share of 
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total funding from the Province is significantly raised, will this limit the basis of local 
accountability? To what extent is local autonomy dependent on raising revenue at the 
local level? 


° Representatives of the Metropolitan Toronto School Board viewed this first 
concem, of decreased local autonomy if provincial funding was to increase, 
somewhat ironically. They noted that there seems to be little concern when the 
opposite situation holds; when the Province provides virtually no operating 
funds, as is the case with Metro, the Province is still seen to have the ability to 
direct policy implementation and program direction. 


More generally, a number of boards asked how they could be held accountable for 
policy directions and programs mandated by the Province, especially when such 
provincially-mandated programs were not accompanied by sufficient funding. Others, 
especially from the separate system, asked how they could be held accountable 


without equal access to sufficient resources. 


These are complex questions. The Committee is committed to enhancing local 
autonomy and accountability, but we do not see a simple or direct relation between 
these issues and the degree of provincial funding support. We do think that boards 
must have access to sufficient resources to provide adequate services and we have 
made a number of recommendations to this end. We also want to improve board 
accountability and autonomy and we tum to those issues now. 


Board Accountability 


The issue of board accountability can be addressed in terms of the three areas of 
auditing, substantive and access accountability discussed in our Introduction. The first 
question has to do with fiscal accountability. Are the funds under a board’s control 
being spent in the most responsible and efficient manner? How can the most 
accountable and responsible board decision-making be facilitated? 


We think that the nature and scope of the audits carried out of board finances and 
programs can be significantly strengthened by moving in two directions: establishing 
stronger internal auditing mechanisms within boards and developing more extensive 
external auditing. ; 
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First of all, we think that there must be means of bringing outside participation into 
board audit procedures. This could be achieved by having audit committees composed 
..of both trustees and other members of the community. We recommend that: 
adios é Boards should establish audit committees of trustees and other members 
; of the community to carry out annual audits. The findings of these 


committees should be easily available and understandable to the general 
public. 


at 


Secondly, we recommend using extemal audits more extensively. To enhance the 
independent nature of the auditing function we see some potential in the process that 
has been followed for Children’s Aid Societies. Any Children’s Aid Society can be 
subject to a major operational review at any time and over a period of years the entire 
system comes to be audited. Another model may be that of self-regulating professions 
such as lawyers. In addition to required annual fiscal audits, an itinerant team of 
auditors from the Law Society inspect particular firms in depth. Whatever form is 
decided on, such an independent and in-depth auditing function could perhaps best be 


centred in a branch of the Provincial Auditor. The Committee recommends that: 


25. The Office of the Provincial Auditor should be encouraged to carry out 
comprehensive audits of boards on a regular basis and report its findings 
and conclusions to the public and the Minister. 


Combining the representative board committees we have called for with regular but 
unannounced spot checks by the type of independent outside auditing body we 
envisaged above may be the most effective. The scope of these combined internal and 
provincial audits should be broadened to also include elements of comprehensive 
auditing, of value for money. The board’s committee should examine and report on 
such issues as purchasing policies and staff complement, absences, professional 
development, and other human resources issues. Boards should also carry out full 
property management assessments of all their facilities and assets. Such an analysis is 
a crucial preliminary step to the type of efficiency issues and innovations we will 
discuss below and to eliminating the duplication and waste when boards compete to 


expand the resources under their control. 
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In all these ways we would like to see boards enhance the ways that they currently 
examine their performance. One way would be for every program evaluation to also 
analyze financial impact and effectiveness. Boards could also broaden the scope of 
what they report to the public. This could be an excellent way of beginning to address 
one of the most crucial but little discussed long term financial issues facing the 
education system -- unfunded retirement gratuities. We think that the current status of 
unfunded retirement gratuities should be indicated in the reports boards make to the 
Ministry and the public on their financial situation. We recommend that: 


26. Unfunded retirement gratuities should be included in school boards’ 
auditing functions and financial statements. 


Another vital task is the need to clarify the spending and financial management rights, 
duties and powers of trustees in relation to Directors of Education and board 
administration. We have heard with great concern of trustees who have not been able 
to get satisfactory information from their Directors and of major spending decisions 
made by Directors with insufficient consultation with the board. The Committee is 
aware that access to information can vary greatly from board to board. 


Such concerns, which seem to be widespread, raise fundamental questions of 
accountability and authority. We fear that the powers of Directors, as they have 


evolved in practice, have become too sweeping. We recommend that: 


ah In consultation with the key partners in education, the Minister should 
examine the responsibilities and duties of Directors of Education under 
the Education Act and any other relevant matters in order to clarify and 
solidify the authority of trustees over board program and financial 
decisions. 


The goal of this examination and of the reforms that come out of it must be to reaffirm 
and reinforce the basic democratic principle that local control over education is 
centred in the elected trustees. To be held truly accountable, they must have real 
decision-making power. This in turn reinforces the trustee’s accountability to the 


electorate. 
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Efficient Use of Resources 


The related questions of efficiency and management were also much discussed, 
especially in an extensive brief from Evelyn Dodds of Thunder Bay. Several 
commentators noted that the existing grant system has no built-in incentives for 
program effectiveness and cost control. Professor Lawton of OISE also expressed 
concem about the lack of “efficiency controls" within the funding system: " . . . there 
is no mechanism in place other than the local mill rate to really, if you like, control the 


amount of money spent on education." 


As we discussed in earlier sections, coordination between boards and between boards, 
municipalities and other ministries can be an important way to most effectively use 
transportation and other facilities. This could include areas such as shared facilities 
and transportation between boards; shared facilities with other municipal and 
provincial agencies; and better coordination of school investment and development 


with other health and social services. 
We agree with the suggestion made by a number of boards and recommend that: 


28. Payments in lieu of taxes from senior goverr ments for properties they 
own which are not subject to the property tax should be shared equitably 
between school boards and municipalities. 


A number of boards and other commentators spoke to var ous further aspects of fiscal 
control and efficiency, such as the need for improved lor g-range planning. Several 
boards also recommended that the fiscal year be altered <nd reporting and budgetary 


procedures be streamlined to more closely reflect the reali y of the school year. 
The Committee recommends that: 


29. The fiscal year should be altered and reporting and budgetary procedures 
should be streamlined to more closely reflect the reality of the school 
year. 


Consultation and Coordination 


Many separate and public boards noted that the Province often announced new 


directions without providing full background information, especially on the financial 
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implications of the changes, or necessary funding. Boards were concerned that this 
made long-term financial planning difficult and could result in the boards being left 


with additional responsibilities without corresponding financial resources. 


° The Ottawa Board of Education recommended that any Ministry 
announcements of new directions be accompanied by comprehensive 
supporting information and sufficient lead time for boards to adjust. 


° A number of separate boards and OECTA stressed that the Ministry should 
provide necessary funding with new initiatives and be prepared to continue the 
funding once the programs are instituted so that boards are not left with added 
expenditures. 


A number of boards felt that the Ministry should help them-cover additional costs such 
as the OHIP Payroll tax, legislated changes such as pay equity, and the proposed 
federal goods and services tax. Other federal policies which are likely to affect 
substantially school boards in Ontario include recent changes to the Unemployment 
Insurance Act and the copyright laws. The boards’ presentations on this matter drove 
home the point that senior levels of government have often introduced new policies 
without first evaluating the possible impact on school boards. The Committee 


recommends that: 


30. Senior levels of government should conduct impact analyses before 
introducing new policies which are likely to affect school boards. 


Broader Concepts of Accountability 


In terms of the concept of substantive accountability, there has been increasing 
provincial interest in evaluating how well board programs are achieving their policy 
objectives. What implications does this have for the role of the boards? While many 
boards accepted the leading role of the Ministry in setting overall policy directions, 
many also called for enhanced consultation on policy development. Professors 
Lawton and Wignall of OISE expressed some concern that increasing provincial 
regulation, targeted grants and mandated programs limited local autonomy and 


managerial efficiency. 


Dr. Shapiro also spoke to what he called access accountability, meaning that the 
educational system is responsive to and understandable to members of the 
community. He urged educators to "regard community building as part of their 
responsibility." | 
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OTHER ISSUES 
independent Schools 


A number of supporters of public funding of independent schools presented their case 
to the Committee. They argued that parents should be able to choose the most 
appropriate schooling. Moreover, simple fairness dictated that if the government was 
willing to fund Roman Catholic separate schools, funding of other denominational 
schools should be considered. 


For these advocates, the Report of the Commission on Private Schools in Ontario (the 
Shapiro report) was seen to be a good working model and the government’s delay in 
responding to it was criticized. Within the framework of the report, 


° the Ontario Jewish Association for Equity in Education of the Canadian Jewish 
Congress urged that a definitive timetable be established prior to the 1989-90 
school year to fund independent schools; 


° the Ontario Association of Alternative and Independent Schools recommended 
that this Committee be reconstituted as a Select Committee on Alternative 
Education to examine what of the Shapiro Report has been or could be 
implemented within existing legislation. Within a year it should develop an 
appropriate organizational model to fund alternative schools which meet 
approved standards. 


On the other hand, opponents argued that public funds should not be used for 
independent schools that are not open to all students, are not accountable to the public 
at large and do not necessarily share the broad goals of education laid down for the 
publicly-funded system. They stressed the need to devote the limited resources 
available to making these systems as diverse, flexible and responsive as possible. 


° The Ontario Federation of Home and Schools Association suggested that 
parents who choose a private education for their children must accept the 
responsibility of paying for this alternative. 


° The Ontario Federation of Labour argued that public support for independent 
schools would perpetuate private privilege and compromise the commitment to 
a dynamic public system. 
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In an interesting variation: 


° The Conference of Independent Schools did not ask for public funding for 
itself. But it did argue that if public funding of independent schools was to be 
pursued, a special category should be created which would receive no funds 
and not be subject to corresponding government regulation. 


We do agree with those advocates of public funding of independent schools that the 


government should respond to the Shapiro Report. We recommend that: 


31. The government should formally respond to the Shapiro Report. 


However, we do not ourselves endorse the concept of public funding. We think that 
available resources are best spent in making the public systems that serve all students 


as flexible, responsive and effective as possible. We recommend that: 


32. The government should not pursue the concept of full public funding for 
independent schools. 


Some members of the Select Committee felt that the government should consider 
allowing public boards to enter into cost-sharing arrangements with private schools 
regarding transportation and other services. In this light, the government could 
examine the Shapiro Report’s recommendation for the creation of the category of the 
associated independent school (its Recommendations 21 to 30), which would sanction 
and encourage the cooperative and informal arrangements currently established 
between public board schools and private schools. 


We have also been made aware of cases in which children’s special medical needs 
have not been met in independent schools. The School Health Support Services 
Program was developed to assist boards of education in managing the complex health 
care needs of children in special education programs. The Ministry of Health does not 
provide the special health services under this Program in private schools. The 
regulations under the Health Insurance Act governing this program rely on the 
definition of school under the Education Act, which refers exclusively to public and 
separate schools. The Ministry of Health believes that this precludes it from offering 
the School Health Support Services Program in private schools. The Ministry of 
Education, however, maintains that there is nothing in the Education Act to prevent 
these services being provided in private schools. We are dismayed that because of 


these conflicting interpretations some students do not receive the health care they 
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need. We want to ensure that administrative barriers are removed so that the medical 
needs and personal dignity of every student are met within the educational system, be 
the schools independent or publicly funded. 


We recommend that: 


33. The Ministry of Education should coordinate with the Ministry of Health 
and other relevant agencies to ensure that necessary health services are 
equally available to students in independent schools. 
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FINAL WORDS 


One theme we heard consistently throughout our hearings was that the complicated 
structure of education funding simply was not understood, not only by the. general 
public, but by educators as well. This can only stand in the way of the complex and 
sophisticated policy discussions that must continually take place between the partners 
in education if the system is to adapt effectively to constantly changing social 


conditions and needs. 


We have made a number of recommendations throughout our report on the need to 
review and rationalize certain facets of the funding system. An overriding goal is that 
these reforms result in a system that is far more simple and comprehensible. Not only 
would this make the system more efficient, but it would increase its accountability by 
allowing ordinary citizens to know how education finance operates and who to ask 
questions of. We make a final general recommendation that: | 3 


34. The Ministry should conduct all policy reviews with the goal of 
simplifying the structure of education finance. 


10. 


11. 


D1 
LIST OF RECOMMENDATIONS 


In conjunction with the key partners in education, the Ministry should 
re-examine the fundamental definition of who education serves, 
especially to take account of the expansion of both ends of the spectrum 
with increasing early childhood and continuing education. 


The Ministry should consult with the partners in education to develop a 
clear statement of the fundamental goals of the education finance system, 
similar to the 14 goals of education as recommended by this Committee 
in its first report. 


The Minister should consult with the key partners in education as soon as 
possible in order to: 


determine a clear and understandable mode of calculating the cost 
of providing the education services mandated in the Education Act 
and identifying the basic components of recognized expenditure; 


develop a rational means of updating these cost calculations and 
ceiling determinations; and 


complete the development of these calculations by August 30, 
1990. 


The Ministry review of the adequacy of the Compensatory Education 
Grant should solicit the input of the relevant social agencies and other 
stakeholders. 


The Ministry should review the GLG grants for small schools, small 
boards and isolate boards to ensure that these boards and schools are able 
to deliver the same core programs available elsewhere in the province. 


The government should formally respond to the Final Report of the 
Ontario Association of Continuing Education Task Force, entitled 


Educating Adults. 


The Ministry should review the regulatory framework of the heritage 
language program. 


As long as special education monies are part of the Basic Per Pupil Block 
Grant, the Ministry should continue to identify that portion of the Grant 
specifically spent on special education such that SEACs and parents in 
the community can monitor school boards’ expenditures on special 
education programs. 


The Ministry should more closely and consistently evaluate how school 
boards currently spend their special education funding to maximize the 
educational opportunities of special needs children. 


The Ministry and boards should strengthen the role of Special Education 
Advisory Committees. 


The long-awaited amendments on special education should be introduced 
by June 30, 1990. 


12. 


13. 


14. 


15. 


16. 


17. 


18. 


19. 


20. 


21. 


a2 


The Minister of Education should accelerate tripartite discussions with 
the federal government and Native organizations to examine the 
obstacles and barriers to equal educational services and opportunity for 
Native children in Ontario, identify flexible ways of managing 
jurisdictional relations and develop innovative solutions to the problems 
Natives face. 


The provincial government should consider establishing a native teacher 
training program affiliated to a university or college, perhaps along the 
lines of the program offered by Brandon University, and should review 
the viability of the Native Certification Program currently offered by 
Nipissing University College. 


The Ministry should encourage and fund pilot projects designed to 
enhance equality of opportunity for Native students and strengthen the 
educational infrastructure of Native communities. 


The existing framework for Native representation on school boards 
should be reviewed as soon as possible. 


The Minister should consult with the key partners in education as soon as 
possible in order to: 


determine a clear and understandable mode of calculating the 
capital investments needed to provide the education services 
mandated in the Education Act and identifying the basic 
components of recognized capital expenditure; 


develop a rational means of updating these cost calculations and 
component determinations; and 


complete the development of these calculations by August 30, ) 
1990. 


The trustees’ associations should review policies and practices for the 
allocation of capital reserve funds and report back to this Committee 
within one year. 


The Ministries of Municipal Affairs and Housing should review and 
amend appropriate legislation so that developers are required to 
designate certain lands for school board purposes. 


The Ministry should reinstate designated allocations for renovations 
within the capital funding model. 


In reviewing the overall calculation and adequacy of provincial operating 
and capital grants, the Minister and the key partners in education should 
examine how to improve equitable access to education resources 
throughout the province. 


The Ministry of Revenue should review the existing legal framework for 
assessment and examine how assessment-related administrative 
procedures can be rationalized to allow ratepayers to more quickly and 
easily designate to which system they wish to direct their assessment. 


Ze 


20. 


27. 


28. 


29. 


30. 


31. 
32: 


33. 


34. 


Jo 


The Ministries of Education and Municipal Affairs should review the 
question of municipalities promptly remitting levies for school board 


purposes. 


The Minister should establish a task force to examine options to make 
the tax base for education funding more progressive. It should report by 
January 1, 1991. 


Boards should establish audit committees of trustees and other members 
of the community to carry out annual audits. The findings of these 
committees should be easily available and understandable to the general 
public. 


The Office of the Provincial Auditor should be encouraged to carry out 
comprehensive audits of boards on a regular basis and report its findings 
and conclusions to the public and the Minister. 


Unfunded retirement gratuities should be included in school boards’ 
auditing functions and financial statements. 


‘In consultation with the key partners in education, the Minister should 


examine the responsibilities and duties of Directors of Education under 
the Education Act and any other relevant matters in order to clarify and 
solidify the authority of trustees over board program and financial 
decisions. 


Payments in lieu of taxes from senior governments for properties they 
own which are not subject to the property tax should be shared equitably 
between school boards and municipalities. 


The fiscal year should be altered and reporting and budgetary procedures 
should be streamlined to more closely reflect the reality of the school 
year. 


Senior levels of government should conduct impact analyses before 
introducing new policies which are likely to affect school boards. 


The government should formally respond to the Shapiro Report. 


The government should not pursue the concept of full public funding for 
independent schools. 


The Ministry of Education should coordinate with the Ministry of Health 
and other relevant agencies to ensure that necessary health services are 
equally available to students in independent schools. 


The Ministry should conduct all policy reviews with the goal of 
simplifying the structure of education finance. 
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INTRODUCTION 
Early Childhood Education 
The April 1989 Throne Speech stated that: 


The early childhood years are the most important 
years for acquiring basic learning and social 
skills. The quality of education that our children 
receive in these critical foundation years will 
largely determine their ability to succeed at 
school and in later years. 


The provincial goverment committed itself to an expansion of early childhood 
education. By 1992 all school boards will be required to offer half-day Senior 
Kindergarten (SK) for five-year olds and by 1994 all boards will have to provide 
half-day Junior Kindergarten (JK) for four-year olds. As of September 1990 boards 
may be funded to offer full-day SK where space permits. Children’s attendance at 
Kindergarten will remain optional. 


More and more children are involved in early childhood education (ECE) within the 
province’s schools. As of the start of the school year in September 1989: 


° 2,502 schools provided Junior Kindergarten, with an enrolment of 86,283; 


° 3,401 schools provided Senior Kindergarten, with an enrolment of 130,825. 
This included 1,042 children in full-day every-day programs; 


. 2,481 schools provided both JK and SK. Twenty-one provided JK only and 
920 SK only; and 


° 83% of boards offered JK and 94% SK. 


At the same time, day care has continued to grow. As of December 1989 there were: 


° 2,767 licensed child care centres; 
In March 1989 68% of centres were non-profit and 32% commercial; 


The non-profit centres had 64.8% of total licensed capacity and the 
commercial centres had 35.2%; 


° 127,772 children enrolled in group centres; 


° 102 licensed private home day care agencies, with approximately 11,700 
children enrolled; and 


° the great majority of children cared for outside of the home are in unlicensed 
informal arrangements. 


Context 


These government initiatives and program developments have sparked a great deal of 
interest in early childhood education both within the educational community and the 


public at large. But two broader trends have also been particularly important. 


Firstly, the development of both formal early childhood education and child care are 
responding to a rapidly changing social structure. Among the key factors are the 
growing labour force participation of women, especially of mothers of young children; 
the rise of single parent families, and the higher incidence of poverty of such families; 
and a range of broad changes in family structure, with one important effect being the 
more limited child care and other support available to parents of young children within 
their own families. Given that all of these trends are likely to continue, the pressure to 
increase and improve early childhood education and care will also continue to 
increase. Equally significant is the growing recognition of the importance of the early 
years in children’s subsequent educational achievement and overall development. 
Academic research and educational practice has consistently found that high quality 
early childhood education can be beneficial to young children, especially for those 


from disadvantaged backgrounds. 


Our hearings on ECE come at a particularly opportune moment. The Ministry of 
Education is currently rethinking the early years as part of its overall Action Plan for 
the restructuring of the educational system. The Ministry of Community and Social 
Services is planning to review child care legislation and funding arrangements. There 
is also extensive interministerial consultation underway on school-based child care and 
other matters of mutual concern. More concretely, the need to integrate child care and 
early years schooling will be especially pressing with the space crunch that will 
develop in schools and school-based child care as a result of the expansion of 


full-day Kindergarten. 


The Committee held 10 days of hearings in January and February 1990 and heard from 
40 trustee associations, teachers federations, child care organizations, parents groups, 
colleges and universities, academics and others within the educational community. 
We hope that our hearings can provide useful evidence and that this Report will 
highlight key issues and directions for the necessary policy development in all these 
areas. We would like to thank our staff: Tannis Manikel, Clerk, and Bob Gardner, 
Assistant Chief, Legislative Research Service. 


Definitions/Scope 


There is a clear consensus that learning in the early years is crucial, both to later 
educational achievement and to subsequent overall social development. The Early 
Primary Education Project, a comprehensive study commissioned by the Ministry of 
Education which reported in 1985, concluded that "studies have shown that the period 
from three to eight is of pivotal importance to the intellectual and social growth of 
children and to their subsequent development." Similarly, the Ministry’s 1984 
planning document, Towards the Year 2000, reviewed contemporary learning theory 
and noted "as the work of Piaget, Bloom and others has shown, the most critical years 
for individual development are the years from birth to six, a period during which all 
living really is learning. These initial periods have obvious and profound implications 


for ordering instruction in the schools." 


Nonetheless, the concept of early childhood education is often not clearly defined. 
One reason is that it can broadly be seen as a learning process that takes place in 
various institutional settings: child care centres, nursery schools and Kindergarten. All 
of these settings combine what can be seen as custodial care with what can be seen as 
learning. What the proper balance between educational and custodial elements or 
indeed how these can be separated in practice is very much a matter of ongoing 
debate. For example, educators agree that young children learn productively from play 


- is facilitating such play custodial or educational? 


Academic experts and educators appearing before the Committee identified a number 
of ways of defining ECE. It can be differentiated by age: birth - eight is generally 
accepted as the overall parameters of ECE. It can also be defined in pedagogical and 


philosophical terms; so that programs and curricula, wherever they take place, are 
designed to be appropriate to children’s development and needs. 


Finally, and most complex of all, ECE can be defined institutionally; by how and 
where the education and care are delivered. ECE in Ontario extends over several 
Ministries and the different institutional systems of school and child care. At one 
level, many believe that this should not really matter. We heard of the simple but apt 
slogan "Good care educates, good education cares." Whatever the ideal, the way in 
which the care and education of young children is delivered is extremely complicated. 
Formal early childhood education is increasing as Junior Kindergarten and 
Kindergarten are expanded. Child care or day care is provided by a wide variety of 
commercial, non-profit and public organizations, and the direct provision of child care 
in schools is increasing. The great majority of parents still must arrange for care for 
their children in the unlicensed informal sector. The at times bewildering range of 
service providers and institutional settings for the education and care of young children 
speaks to the need for coordination and planning, and this will be a major focus of our 


Report. 


We need to clarify our own definitions as a starting point. In its Action Plan the 
Ministry defines education for four- and five-year olds as the early years. The 
formative years will be Grades | to 6. Previously JK to Grade 3 was seen as the 
Primary Division. Because we are a Select Committee on Education we will focus on 
the role of the schools in this crucial early period in children’s development. We will 
be exploring the recent changes and future prospects of Kindergarten. But we will not 
be limiting our analysis to this period. 


We agree with many witnesses before our hearings that the early years of learning can 
best be seen as a continuum, extending from infancy up to the age of eight or so. In 
this broader sense the interrelation between the first few years in Kindergarten and 
later grades is a key question. Equally important is the relation between the schools 
and other settings in which young children learn and are cared for, and we will also 
examine the child care system. An ongoing theme in our Report will be the overall 
issue of continuity of young children’s educational experiences and integration of the 


different systems and settings within which children are cared for. 


To sum up: we will certainly be exploring what the Ministry calls the early years of 
Junior and Senior Kindergarten for four- and five-year olds. But we also think the 
basic concept of Early Childhood Education has to be extended both ways from 
Kindergarten: downwards to the younger ages in child care and upwards into Grades | 
and so on. At the same time, we will examine the child care that many children of all 
these ages attend in addition to school. 


BACKGROUND 
Policy Discussions 


The issue of ECE has been discussed in Ontario for many years. For example, the 
1968 Hall-Dennis report Living and Learning, observed that schooling could not wait 
until the age of six to begin. While six remains the mandatory age, the number of 
children attending Kindergarten and then Junior Kindergarten has steadily increased. 
This trend has prompted a number of enquiries and studies. 


The Ministry of Education issued its curriculum document The Formative Years in 
1975. Its philosophy stressed the need to adapt programs to the development and 
individual needs of children, to ensure that each child develop self-confidence through 
the experience of success in school and to promote flexible ways of learning, through 
play for example. It emphasized the importance of continuity through the first years. 


The four teachers’ unions involved in elementary education sponsored a Commission 
of Inquiry into the Education of the Young Child with Laurier LaPierre as 
Commissioner in 1977. The Commission held 33 days of public hearings across the 
province, received 397 briefs and sponsored a number of research studies. To Herald a 
Child was published in 1980 and outlined detailed proposals to reform the care and 


education of young children 
° It called for a Ministry of the Family and of the Young Child to take over the 
functions of the Ministry of Education. 


° It proposed Centres for the Family and the Education of the Young. These 
centres would: 


provide the full range of services for the care and education of young 
children from birth to eight years; 


provide after-school programs for children older than eight; 


function as a community service for parents and those who care for 
children. 


° Education and care would be provided within a child-centred, integrated and 
comprehensive philosophy and programs and curricula that emphasized activity 
and play-based learning. 


° Services should address the specific needs of Francophones, Native children 
and all others with special needs. 


° It made a large number of specific recommendations on teacher training, the 
role of principals, professional development and the dissemination of research. 


In 1982 a Ministry Task Force on Junior Kindergarten, Kindergarten and Grade 1 
carried out research in selected schools. Its key finding was "a marked discrepancy 
between the prevailing philosophies and practice for Junior Kindergarten and 
Kindergarten, and those for Grade 1. Some educators seem to believe that children 
grow up and grow old over that magical summer between Kindergarten and Grade |." 
The Grade 1 programs were seen to be too teacher-directed and pre-determined. The 


Task Force also noted considerable variations among schools: 


° reasons for establishing Kindergarten programs differed; 


° early and ongoing identification procedures also reflected diverse philosophical 
views and practices; 


° program development and planning was inconsistent ; 

° there was insufficient pre- and in-service training and professional 
development; 

° community services and child care for children were often limited and poorly 
coordinated. | 

Early Primary Education Project 


This continuing interest and the growth of Junior Kindergarten and Kindergarten 
enrolment led to the creation of the Early Primary Education Project, a task force to 
"provide new directions for the Province’s education system, focusing on the early 
years .. . to enable us to place greater emphasis in this critical area." It was to clarify 
the purposes and benefits of early primary education, recommend policies and 
priorities, consider curriculum planning in later divisions, address teacher training, and 


explore how available resources can be identified and coordinated. 


The Project undertook extensive consultation across the province. It held six 
community forums in different centres in the fall of 1984. Major themes of those 
forums were that services were fragmented, teacher training needed to be improved 
and the government should make a clear commitment to improving early education. It 
also held 83 study sessions with educational and other agencies. They revealed 
parallel concerns to the community forums and also urged that the Ministry mount a 


public awareness campaign to increase public recognition of the importance of early 


childhood education. Participants in the sessions wanted to improve specialized 
training for teachers in early childhood education, with longer practicums and 
internships. The sessions stressed links between schools and other community 
services and called for family resource centres, either in schools or other community 
buildings, to facilitate coordination and communication. The sessions proposed to 
restructure the early years by creating a community-orientated integrated primary unit 
for ages three-plus to eight. The unit would be ungraded, flexible in terms of entry, 
attendance and length of day (for the younger children), and would offer a diverse 
range of programs and services. Finally, the Project received many briefs and letters 
from associations, boards and individuals. Among their consistent themes was an 
emphasis on continuity and a child-centred approach based on developmental theory. 
They also wanted the Ministry to make a firm public commitment on the priority of 
ECE: 


The Project’s 1985 Report made a number of comprehensive recommendations for the 


restructuring of early education: 


° Its overall evaluation was that the existing policy documents were strong, but 
that they were being applied inconsistently. 


° It stressed the need for a broad and "more integrated view of curriculum that 
embraces the ‘lived world’ of the child and facilitates continuity and 
development." This would build upon the specific cultures and home 
experiences of children. A central goal would be achieving ‘vertical’ 
continuity throughout the division. 


° Because "development of the child does not proceed in a smooth upward climb, 
but rather in spurts,” entry into the primary division and progression through it 
should be flexible. : 

° The Project would expand access to Junior Kindergarten. 


JK programs had been originally established as compensatory education 
for disadvantaged students. 


Boards had become increasingly aware of the benefits for all children. 


° The Project emphasized finding and training special teachers for the early 
years. To this end professional development and in-service training should be 
improved. The Faculties of Education and community colleges should 
coordinate their training programs. 


° It also stressed linking the schools to other community social services and 
agencies: 
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To address such trends as "latch-key" children, boards and other agencies 
should explore ways of providing before- and after-school activities at 
the school. 


It endorsed the concept of ‘family resource centres’; a variety of 
grass-roots programs that had emerged in many areas to offer support 
services to families with young children. A survey for the Project found 
that these centres provided both parents and children with a positive 
learning experience, flexibly responded to the needs of particular 
communities, served to enhance the self-esteem of parents, and broke 
down the social isolation of parents and children. 


ie dese aiceas eet tats 


As noted earlier, the Government announced major new initiatives in early childhood 
education in the April 1989 Throne Speech: all boards will be required to offer 
half-day Senior Kindergarten by 1992 and half-day Junior Kindergarten by 1994. 
Boards with space available will be funded to offer full-day SK from September 1990. 
Attendance at both JK and SK will remain at the discretion of children’s parents or 


guardians. 


Kindergarten students are funded in the same manner and at the same rates as for other 
elementary school children under the overall General Legislative Grant: JK and SK 
are funded on the basis of a half-day program. 


The Ministry projected the costs of these initiatives starting from two assumptions for 
Junior Kindergarten: that there are 53,000 four-year olds who are not currently 
enrolled in JK who will need to be accommodated and that boards will be able to find 
space for an additional 10,000 JK pupils, meaning that 43,000 new spaces will be 
required. On the basis of 1989 approved costs per pupil, the Ministry estimates that 
the annual operating cost of the JK initiatives will be $106 million (additional 
enrolment of 53,000 pupils X 0.5 for half-day funding X approved cost per pupil of 
$4,000; with full provincial funding) after the five-year implementation is completed. 
Capital funding is available to allow the expansion of JK. The estimated capital 
expenditure for the five year phase-in is $103 million (43,000 X 0.5 X approved cost 
per pupil of $8,000 = $172 million; with provincial support at 607% = $103 million). 


The Ministry estimates that 80% of five-year olds currently in half-day Senior 
Kindergarten programs, or about 100,000 children, would opt for full-day. Where 
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boards have space available, and wish to expand SK to full-day, they will be funded on 
a full-day basis. The decision as to whether space is available is made by the boards. 
No capital funding is available for renovation and expansion in this connection. The 
Ministry estimates that the annual operating cost for full-day SK would be $88 million 
after the initiative is fully implemented (additional enrolment of 100,800 X 0.5 for the 
added half-day X approved per pupil cost of $3,500 = $176 million; with provincial 
grant support of 50% of approved costs = $88 million). 


While these projected costs are derived from the best estimates of experienced 
Ministry officials and board administrators, a number of questions remain. Is it 
realistic to assume that all four-year olds not currently enrolled in JK will do so? Will 
there be regional variations in take-up or the ability of boards to provide the necessary 
programs? Without a specific survey of available space, how can it be known that 
some 10,000 additional places for JK can be found? Will this result in existing child 
care facilities losing their space in the schools? We also understand that the Ministry 
did not conduct a specific survey of boards to determine what space is available for 
possible expansion to full-day SK. Because such expansion will only take place if 
space is available and there will be no capital funding, is it not impossible to say what 
actual take-up will be? | 
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EARLY YEARS OF SCHOOL 
Guiding Princip! 


It is clear that the importance of early childhood education has been recognized by all 
partners in education and by the general public. But ECE of what kind? What 
philosophical goals and pedagogical principles should guide ECE? 


We heard a clear consensus from witnesses. Early education should not put too much 
pressure on children for performance too early and it should not be geared to academic 
content. Curricula should be developmentally appropriate. ECE should be 
child-centred and holistic, focussing on the child’s overall cognitive, physical, 
emotional and social growth. It should emphasize activity-based and child-initiated 
learning and exploration. Space, materials and time schedules should be appropriate 
and flexible and there should be sufficient time for large muscle and outdoor 
activities. A critical more general goal is continuity between the different settings in 
which children find themselves. | 


One of the most comprehensive statements of the guiding principles of ECE came 


from the Ontario Metis and Aboriginal Association: 


° Early Childhood Education Programs should: 


provide physical, emotional, social, creative and cognitive experiences 
that aim at development of the whole child within Metis and Aboriginal 
culture; 


play activities should be the way through which the child gains 
experience and knowledge of the world; 


in communities with children of Native descent cultural models and 
materials should be the basis around which many programs are organized; 


prepare experience that enable the Metis and Aboriginal child to develop 
a firm grounding in oral language and pre-reading skills, 


be culturally appropriate in setting, structure, pace and in meeting the 
health needs of each child; 


provide flexible vertical movement through all stages of any early 
childhood education program, 


use elders and Native people as valuable resources and role models to 
enable the child of Native descent to develop a strong personal and 
cultural identity. 


Ws 


While this formulation is specific to the cultural values and needs of Aboriginal 
children, it is also a clear statement of general principles that can certainly be applied 
in other communities. Its argument that education must always be culturally specific 
is certainly crucial. 7 


Ministry Policy Development 


We were pleased to see that the Ministry of Education fully shares this consensus for 
child-centred early education. However, the various reports discussed above all 
concluded that pedagogical assumptions and Ministry policy guidelines were not being 
applied consistently throughout the province. The different resources available to 
boards in the various regions and growth areas also contributed to considerable 
variability in the range of ECE programs available. This inconsistency takes place not 
only in the schools but within the child care system, let alone the bewildering 
complexity of the private arrangements that parents must make for their children’s 
care. We think that a major goal of government policy should be to ensure that 
commonly agreed principles of ECE are applied consistently across the province, 


always adapted, of course, to the needs of specific communities. 


The government has been moving to expand ECE through the Kindergarten initiatives 
and school-based child care and there are key social and economic trends that will 
make the early years increasingly important. However, some concern has been 
expressed that these trends have been taking place without explicit policy leadership 


from the provincial government. 


The Ministry provided the following statement to the Committee on the overall goals 
of ECE: 


The Ministry of Education is committed to 
providing four- and five-year olds with the 
opportunity to develop a strong foundation in 
social development, thinking and 
problem-solving, language, literacy and physical 
coordination in order to give then success in later 
years. The benefits derived from education at an 
early age are important for all children. 


Nonetheless, a number of witnesses felt that the Ministry had not provided sufficiently 


concrete and comprehensive indications of its policy on ECE. Several of the key 
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partners in education argued that the Ministry should develop a policy statement or 
document to clarify its philosophy and goals. For example, the Consultants/ 
Coordinators Association of Primary Educators recommended that: . 


° The Ministry should formulate a statement of direction for the early years, 
which emphasizes the natural learning processes of young children. It should 
clearly state what it sees to be pedagogically sound principles of primary 
education, address the importance of the play-based approach, and offer 
support to the educational community in meeting these goals. 


The Ontario Public School Teachers’ Federation urged that: 


° The Ministry of Education should enunciate clear, appropriate and achievable 
expectations for children in the Primary Grades and provide the resources to 
meet these expectations. 


Similar recommendations had been made by the Deans of the Faculties of Education, 
the Ontario Separate School Trustees’ Association and the Ontario English Catholic 
Teachers Association. We agree that such a statement could be useful. We understand 
that policies and program frameworks are being discussed and restructured under the 
Ministry’s Action Plan and that The Formative Years policy document is being 
reviewed. On the other hand, important developments, such as the expansion of 
Kindergarten, continue to take place. We think it would be useful for the Ministry to 
indicate its overall philosophy and goals on ECE and recommend that: 


1. The Ministry of Education develop a statement of its philosophy and 
pedagogical rationale for Early Childhood Education. Given the need for 
continuity and coordination between mstitutions providing care and 
education to young children, this should be developed m cooperation 
with the Ministries of Community and Social Services, Health and other 
relevant agencies. 


Implementation of Kindergarten Initiatives 


Not surprisingly, there was extensive discussion in our hearings of the expansion of 
Junior Kindergarten and Senior Kindergarten. While generally supportive of the 
government’s commitment, many questions were raised concerning the direction and 
impact of the changes. A number of witnesses were particularly concemed that the 
overall pedagogical rationale had never been clearly stated. Nor was it clear why the 
government mandated JK but not full-day SK. A number of witnesses called for 


clarification of these questions. 
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° Professor Ellen Regan of the Ontario Institute for Studies in Education (OISE) 
foresaw a danger of full-day Kindergarten simply being half-day stretched out. 
She argued that the purposes of Kindergarten need to be clarified at the policy 
level. | 


° The Association for Bright Children argued that the pedagogical rationale and 
program guidelines must be clearly stated for the expansion of Kindergarten in 
order to avoid unrealistic expectations being imposed on the children from 
parents and teachers. 


° The Federation of Women’s Teachers Associations of Ontario emphasized the 
fundamental pedagogical assumptions that should guide ECE. It recommended 
that school boards look upon half-day junior kindergarten and full-day, 
every-day kindergarten programs as an expanded opportunity to provide a 
learning environment where a child’s social, emotional, physical and 
intellectual needs are met rather than an opportunity to speed up the child’s 
academic progress. 


A further common question emerged as to how comprehensive the coverage from the 
boards for Kindergarten will be. The language of the original announcement was that 
all children would have access to Kindergarten. But are actual requirements and 
funding presumptions simply that all boards offer programs? Are boards expected to 
have Kindergarten in all schools or just some of them? The Ministry says that it is the 
former, so that every elementary school offers Kindergarten. But are the resources 
available to boards sufficient to ensure this? 


A number of concerns were raised regarding this question of resources, especially 
given the large numbers of boards with expenditures above approved grant ceilings. 
Smaller boards in particular, with less access to operating and capital funding and with 
more limited specialized personnel and resources, may be less able to expand JK and 
SK. Similarly, boards facing enrolment pressures may not have space available for 
full-day SK even if they want to pursue it. As more boards develop full-day programs, 
will the pressure on adjacent boards to also provide it prove irresistible? And what 
will happen if those boards have limited resources or rapidly growing enrolments and 
space ‘crunches’? Will the expansion of Kindergarten result in more children in 
portables? 


Organization of the Early Years 


A variety of questions regarding the educational implications of the Kindergarten 


initiatives and the overall organization of the early years were raised throughout our 
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hearings. These tended to focus on such issues as class size, age of entry, progress 


through the early years, relation to later grades, etc. 


A good sense of the wide range of educators’ concerns can be seen in the submission 
from the Ontario Public School Boards’ Association: | 


8. 


What is the impact on the capital needs of school boards particularly in 
high growth areas? , 


What are to be the required teacher qualifications and how do these relate 
to an impending teacher shortage? 


Is the class size to be mandated and how will it relate to the maximum 
class size objectives for grades one and two? 


What will be the impact on school board/teacher negotiations if class 
sizes continue to be mandated? 


Early childhood education at the Junior Kindergarten level necessitates 
changes in the later years of the primary program. It must not be treated 
in isolation. 


What impact will full-day Senior Kindergarten have on the Grade | 
program? 


Should priority for full-day Kindergarten programs be given to children 
most likely to be at risk of school failure? 


Costs involved in developing appropriate curricula must be considered. 


We share the concern that so many crucial questions seem not to have been considered 
before announcing the expansion of Kindergarten. While many of these questions are 
no doubt being analyzed in discussions around the Action Plan, the great majority of 
_boards already offer Kindergarten programs and the expanded funding under the new 
initiatives is scheduled to go into force in September 1990. We think that the 
clarification of the rationale and operating principles of expanding Kindergarten 


cannot wait and recommend that: 


je. 


The Ministry of Education publish guidelines on the implementation of 
its Kindergarten initiatives by December 1990 which clarify the 
pedagogical rationale, guiding principles, estimated numbers of children, 
classrooms and schools that will be involved, estimated immediate and 
ongoing capital and operating costs, and the interrelation of the proposed 
expansion with later grades and the child care system. 


Space and Facilities 


The question of standards of facilities, equipment, and space is also an important 
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issue. It cannot be assumed that what is appropriate throughout the primary grades is 
adequate for the early years. 


° For example, the Ontario Association of Junior Educators argued that schools 
for early years, including outdoor play spaces with mandatory safety standards, 
should be designed and supplied specifically for the needs and capacities of 
younger children. 


Design parameters for Kindergarten space are currently built into the capital approval 
process. But we are not convinced that this is sufficient to ensure that appropriate 
space and facilities for Kindergarten classes are always available, especially in older 
schools. We have recommended that the Ministry publish guidelines on the 
implementation of its Kindergarten initiatives. We also recommend that: 


Ee The Ministry of Education guidelines we have recommended shoul 


taclude an analysis of the type of space and facilities most appropriate 
for Kindergarten classes and how these can be assured in every school, 
whether new or old. 


Transportation 


The issue of transportation should also be addressed. The next section will address 
how the various settings of school and day care centre that children find themselves in 
can be integrated and coordinated. One important facet of this is transportation 
between the different facilities. 


° The Ontario Public School Teachers Federation argued that school boards 
should provide adequate transportation to and from school for children in the 
Primary grades. 


More generally, the Ontario Association of Junior Educators recommended that: 


° Safety standards, driver training and procedures for picking up and dropping 
off children should be mandated. Buses designed specifically for young 
children should be available. 


We are concemed that effective and consistent safety standards for transportation be 
ensured, especially as the bussing of young children is bound to increase with th 


expansion of Kindergarten. The Committee recommends that: 
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4. The Mimistries of Education, Community and Social Services, and 
Transportation undertake a joint review of bussing of young children and 
report back to this Committee by December 1990. This review should 
identify minimum safety standards which should be mandated and 
examine how policies and guidelines for transporting children between 
child care centres and schools can be coordinated and rationalized. 


lassroo 


The Ontario Association of Junior Educators also recommended that Kindergarten 
never be offered in portables. However the Ministry noted that there is nothing in 
existing regulations or policy that would prohibit this. When officials appeared before 
the Committee, they speculated that a more likely course would be for boards to move 


other grades into portables in order to free up space to expand Kindergarten. 


Nonetheless, we are extremely uncomfortable with young children beginning their 
school years in portables. While we recognize the importance of local board and 
school flexibility in accommodation and design, key elements of classroom and child 
care settings are mandated in all new schools. We think that the youngest children 
should be in the core parts of schools, including porta-pak arrangements, with all the 
attendant safety and design advantages that go along with such locations. The 


Committee recommends that: 


3: The Ministry of Education mandate that Kindergarten always be 
provided im the core of the school. 


Class Size 


A number of witnesses spoke to an important anomaly in recent government initiatives 
in the early years. While the government is requiring that Grades | and 2 have 
maximum class sizes of 20, there is no such requirement for Kindergarten. This lack 
of clarification for Kindergarten also contrasts to the specific regulations concerning 
child care: the mandated adult to child ratios are 1:3 for infants up to eighteen months, 
1:5 for toddlers of 18-30 months, 1:8 for pre-schoolers of two and one-half to five, 
1:12 for five-year olds and 1:15 for children six to twelve. 


We must be careful of simplistic comparisons here. The child care requirements 
specify the ratio of adults, not all of whom are ECE trained professionals, to children. 


Similarly, many Kindergarten classes may have teaching assistants, volunteers or other 
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adults in the classroom. Nonetheless, we share the concerns of many witnesses 
regarding the effect on children of the move from the smaller group sizes of day care 
into the often much larger class sizes of Kindergarten. We also agree with those many 
witnesses who stressed the importance of small class size to providing the kind of 


individualized and flexible attention needed in the early years. 


While the need for small class size was a consistent theme, a number of groups made 
specific recommendations as to the best class size for Kindergarten, including all the 


elementary teachers federations: 


° The Ontario English Catholic Teachers Association argued that all Junior and 
Senior Kindergarten classes should not exceed 20 students and ideally, 15 
should be the maximum number in one class. 


° The Federation of Women’s Teachers Associations of Ontario recommended 
that the provincial government establish maximum class sizes of 15 students in 
Junior Kindergarten and 18 students in Senior Kindergarten, and provide 
incentive funding to assist school boards in moving toward this goal. 


° The. Ontario Public School Teachers Federation called on the Ministry of 
Education to mandate that maximum class size in Junior and Senior 
Kindergarten be 16 pupils, and in Grades 1, 2 and 3 be 20 pupils. 


° Finally, the Ontario Coalition for Better Daycare urged that maximum size for 
ECE classes should optimally be 16 and not exceed 20. 


' The Committee agrees with many witnesses that small class size is crucial to good 
early childhood education and that the class size of the Kindergarten years. should be 
specified. This should be done in relation to the children’s experiences in child care 
and Grades 1 and 2. We support the government’s initiatives to reduce class size in 
Grades 1 and 2, and think that the goals of these initiatives should be extended to 
Kindergarten. This, of course, also means that specific funding must be made 
available to ensure there are enough classrooms and resources for Kindergarten. The 


Committee recommends that: 


6. The Ministry of Education establish goals of maximum class sizes of 16 
for Junior Kindergarten and 18 for Senior Kindergarten. Adequate 
resources will have to be made available to boards to achieve these 
standards. 


Age of Entry 


We heard from a number of educators that the current method of all children entering 


school in September is too rigid. Pedagogical theory and a considerable body of 
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educational research emphasize that children develop at different rates. Moving 
children into the system based on arbitrary markers such as birth dates ignores this 
variability. More concretely, we know that problems arising from the current system 
are a major concern of many parents. Some children born in particular months tend 
not to be as ready as others. Conversely, other children have. had to delay entering 
school past when they were ready because of their birth dates. 


In response, many educators have called for flexible or multiple entry points to 
school. This was a key conclusion of the Early Primary Education Project: "In view of 
the variability in children’s social, physical and intellectual levels of development, 
flexibility throughout the Primary Division is considered beneficial for most, if not all, 
children." It recommended that the Ministry permit flexible entry and progression 
throughout the Primary Division. 


The Province of British Columbia is currently restructuring its entire educational 
system. One of the key proposals being discussed for the early years is having 
children enter in either September or January. The concept of dual entry points was 


supported by the Ontario English Catholic Teachers Association in our hearings. 


The Committee agrees with many witnesses that allowing children to first enter school 
at different times would be beneficial for their development. We also share the 
widespread concer that the current system may have an adverse impact on some 


children. Our first recommendation here is that: 


7. The Ministry of Education establish at least two entry points for children 
mto Kindergarten and Grade 1. 


We were also impressed by arguments of witnesses for an even more flexible system 
of entry into the early years, perhaps on children’s birthdays, as well as flexible 
progression through the early years. However, such major changes should not be 
implemented without extensive consultation within the educational community and 


with the public at large. To this end we recommend that: 


8. The Ministry of Education issue a discussion paper on the pros and cons 
of more flexible methods of children entering school by June 30, 1991. 
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We are aware, of course, that reforming the way in which children first enter school 
would entail considerable logistical complexities and have implications for the entire 
structure of the first years of school. In fact, it is precisely in that larger context that 
we think these changes should be considered. 


The Early Years as a Continuum 


These two issues of class size and flexible entry both raise the vital question of how 
Kindergarten should be integrated with the Primary grades. The fact that 
Kindergartens operate separately from the rest of many elementary schools was an 
important problem identified by the Early Primary Education Project. It was 
concerned that this resulted in insufficient planning and communication between 
teachers across the Primary Division and limited scope for interaction between 
children who could benefit from working with others who might be different ages but 
are at similar developmental levels. The Project emphasized continuity and flexibility 
in curricular and learning experiences for children in the early years. It recommended 
that the Ministry ensure that the Primary Division was organized as an integrated 


planning unit. 


A number of witnesses in our hearings also supported the concept of the early years as 
a continuum. Several groups commented on how their structure, curricula and 


approach could be integrated. 
One recommendation was that the early years should be ungraded: 


° The Ontario English Catholic Teachers Association recommended that the 
Ministry of Education provide that an ungraded Primary Division be studied to 
allow for flexible progression and set up pilot projects. 


The Coordinators/Consultants Association of Primary Educators called for even 


broader restructuring: 


° The early years should be seen as an integrated unit with continuity of planning 
and program development, appropriate class sizes, flexible entry and 
progression and appropriate attention to classroom space and materials. 


The Ontario Principals Association proposed a concrete plan for how such an 


integrated model for the early years of school could be organized: 
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° children may enter on their fourth birthday (compulsory age to remain at six); 


° the program would be full-day, with before and after school child care 
available on-site; 


° grades and promotion should be eliminated until the age of eight; 


e a continuum of skills and knowledge should be seen from which to develop 
age-appropriate curricula; and 


e class size would be no more than 20. 
The Early Years and Educational Equality 


There are two questions that did not directly arise in our hearings, but we nevertheless 
feel are important. The first has to do with who actually goes to Kindergarten 
programs. We know that a very high proportion of boards offer JK and SK. We have 
less precise data on the proportion of children that enrol. A critical research question 
would be who does not take up Kindergarten in areas that it is available? Does this 
vary by socio-economic status? This is especially significant because we know that 
high-quality early childhood education can have a beneficial remedial and preventive 
impact on children from less advantaged backgrounds. We would see it as a serious 
problem if enrolment was proportionally less in the less advantaged social strata and 


regions. 


A second question that is logically connected to the overall development of ECE is 
that of the compulsory age for beginning school. Given the demonstrated benefits of 
early childhood education and given the social and economic changes that are shaping 
the increased demand for out-of-home care and education, should the age be lower? 
Should all five-year olds be required to go to what is now Senior Kindergarten? Will 
increased availability result in almost all children going to Kindergarten anyway? In 
our Secon rt we addressed questions of the length of the school year and school 
day that were in many ways the unquestioned legacy of an earlier era. Do we also 
need to explicitly think of when children need to start school in this modern age? 


We think it is very important that every child have access to high quality early 
childhood education and that all less advantaged children who can benefit from its 


preventive and remedial effects do so. An argument can be made that full-day Senior 
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Kindergarten should be compulsory in order to ensure this. While we do not feel 
comfortable recommending that the compulsory age be lowered without extensive 
discussion within the educational community and the public at large, we do think that 
this issue should be explicitly addressed. We recommend that: 


9. The Ministry of Education issue a discussion paper on the pros and cons 
of lowermg the compulsory age for beginning school by June 30, 1991. 


French Language ECE 


Representatives of the Francophone educational community urged the government to 
ensure that Francophones have access to the same early childhood education as 


Anglophones. We support this goal. 


The Association frangaise des conseils scolaires de 1’Ontario made several specific 
recommendations. Given the pervasive effects of Anglophone culture and the lack of 
Francophone child care, it emphasized the preventive and remedial effect of early 
childhood education in the preservation of French language and culture. It 


recommended that: 


° The government support and fund province-wide refrancisation programs at the 
Kindergarten and Grade | level. It should recognize that such programs are 
necessary to ensure equivalent services in French. 


The Association also identified an important institutional barrier to such equity and 


recommended that: 


° The government amend Section 11 of the Education Act to give 
French-language sections within public and separate boards the power to 
require from boards the room to establish full-day Kindergarten. Provide 
special funding for this purpose. 


We agree with Francophone educators that there must be equitable access to 
French-language ECE. However, securing such services demands careful planning 


and the commitment of resources. We recommend that: 


10. The Ministry of Education, in cooperation with the Francophone 
community, develop a plan as soon as possible to ensure that 
have equitable access to ECE programs. There should 
then be the widest possible consultation with the educational community 
on how such a plan can be implemented. 
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Early Childhood Education in 2 Multicultural Society 


Just as education must be responsive to the specific needs of the Francophone 


community, so too must it reflect the multicultural nature of contemporary society. 


e For example, in-our earlier set of hearings on streaming and other facets of the 
organization of education, we heard from the North York Board of Education 
that over 65% of its students come from homes where the mother’s first 
language is not English. The Board argued that "programming for individual 
differences among students is particularly critical now due to the ethnic and 
cultural diversity of our student population. These difficulties are compounded 
by the fact that many of our immigrant and refugee students arrive with very 
little educational experience due to interruptions caused by political strife in 
their country." 


Multicultural education is nowhere more important than when a child first enters 


school. 


° The Toronto Board of Education provides a wide range of multicultural 
programs. These include a First Nations school which operates a Kindergarten 
program and is working to also open a child care centre. There are also 20 
multilingual parent-child drop-in centres run in the language of the local 
neighbourhood. Many children were brought in by their grandmothers. to these 
centres. This had the added effect of bringing the grandmothers into contact 
with the schools and they began to take English as a Second Language, literacy 
and other vital programs. 


The Ontario Metis and Aboriginal Association stressed that teachers dealing with 
Metis and Aboriginal children need special training in understanding their cultural 
values and the ways they are expressed in everyday life. The Ontario Public School 
Teachers Federation made a number of recommendations emphasizing that early 
childhood education takes place in a specifically multicultural community which the 


Committee endorses. 


° The Ministry of Education should be responsible for providing the resources, 
curriculum guidelines and support documents to prepare teachers to work in a 
multicultural and multi-racial environment. School boards should be 
responsible for the development and implementation of multiculturalism and 
race relations policies and procedures. Curriculum and teaching strategies 
which reflect, promote and support a multicultural and multi-racial society 
should be implemented in all schools. 
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° School Boards should offer in-service courses for support personnel such as 
school secretaries and custodians to assist them to gain cultural sensitivity. 


° Multicultural and multi-racial education should be provided to all students, 
even if there is not a diverse student enrollment. 


We agree that the study of languages other than English and French should be regarded 
as a worthwhile pursuit and that a young child should be given an opportunity to 
become fluent in her/his first language. There are certainly many complex questions 
concerning the development of early childhood education in a multicultural context 
that need to be addressed: What will be the impact of the extension of Kindergarten 
on the need for English as a Second Language programs in the early years? Will there 
be sufficient multilingual specialized staff and support services for early 
identification? What will be the implications for Heritage Language programs? How 
will Kindergarten programs be adapted to large numbers of refugee and immigrant 


children in some areas? 


We have recommended earlier that the Ministry prepare guidelines on the 
implementation of its Kindergarten initiatives. We also recommend that: 


Lie The Ministry of Education include an analysis of the multicultural 
implications of extending and improving early childhood education in the 
guidelines it prepares in response to our recommendations. 
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CHILD CARE 


The importance of child care was much discussed in our hearings. Prevailing themes 
were the significance of high-quality care to children’s well-being and future 
development, the increasing numbers of children and parents that have come to rely on 
some forms of out-of-home care, the limited ability of the formal licensed child care 
system to meet this demand, the implications of the many settings children may find 
themselves in for their learning and stability, the growth of school-based child care, 
and perhaps of most interest to us, the need to coordinate the educational and child 
care systems at all levels. 


There are many facets of child care that are beyond the scope of our deliberations. We 
will not comment on licensing, regulation, funding, the balance of public and private 

provision, and overall policy development. Our main focus is on the interrelation of 

the educational and child care systems and how children’s learning experiences in the 
different settings can be integrated and enhanced. 


The Ontario Municipal Social Services Association argued that the goals of the two 
systems should actually be seen to be very similar: 


° We should see child care not as custodial, but as a developmental program. 
The goal of a child-centred perspective is to provide a stimulating, appropriate 
and secure environment. | 


Other witnesses commented extensively on the importance of access to high-quality 
affordable child care. Several argued that child care should be seen as a key public 


service in the same way as education: 


° The Ontario Coalition for Better Daycare called on the government to establish 
a universally accessible, publicly-funded and operated child care system for all 
children and families who need it. Access to child care should be seen as a 
right in the same way as education. This system should be delivered in such a 
way as to ensure the integration of child-centred education, health and child 
care services to maximize the potential of the child’s development. The 
Coalition argued that: 


services for children under four should be delivered through a model of 
flexible neighbourhood hub centres that are universally accessible, 
publicly funded and publicly operated; and 


services for children 3.8 and up should be provided in the school system. 
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° The Association francaise des conseils scolaires de 1’Ontario called on the 
Ministries of Community and Social Services and Education to expand 
French-language child care services throughout the province. 


° The Ontario Municipal Social Services Association stated that child care 
should be seen as a comprehensive public service for all who require it. Key 
issues are availability, affordability and assured quality. 


° Others argued that child care had to be flexible in response to the schedules and 
needs of working parents; this means before and after-school care and 
transportation between child care settings and school. 


More generally, the Ontario Coalition for Better Daycare and the Ontario Municipal 
Social Services Association both were concerned that the Kindergarten initiatives 
seemed to have been planned without considering the implications for the child care 


system. 
School-based Child Care 
There has been a significant increase in child care provided directly in schools. 


° In 1975 there were 25 day care centres in schools; there were 884 in March 
1989. Total enrolment in the school centres was 30,555 in 1989. 


° Out of a total of 2,767 group child care centres, 31.9% are in schools. 


° School-based enrolment grew by 26.3% from 1987 to 1989 while overall child 
care centre enrolment grew by 13.7%. 


In June 1987 the government announced support for child care centres in schools as 
part of its New Directions for Child Care initiatives. The: goal was to increase the 
amount of school-based child care by including purpose built space in all new schools 


and encouraging the use of vacant space in existing schools. 


This entailed a formal partnership between the Ministries of Education and 
Community and Social Services. Education provided capital funding for the child care 
facilities required in all new schools. Community and Social Services provided 


start-up, equipment and operating grants. The results of the initiatives included: - 


° 200 new child care centres in construction or planned for new schools from 
1988-93, creating 6,000 new spaces; 
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° 1,000 new spaces in vacant school space between 1987 and 1989; and 
° co-sponsored research and pilot projects on how best the two systems can be 
coordinated. 


The precise way in which this child care is organized varies between boards. 


° The Toronto Board of Education has the most highly developed system of child 
care in its schools. It has over 100 programs in 85-90 schools. Each of these 
programs is run by a separate non-profit corporation, upon whose board the 
principal, teachers, parents and others from the local community sit. 


° The Ottawa Board of Education originally provided care directly, but-was_not.. 
allowed to do so under the Education Act. It established a non-profit ~~ 
corporation that operates programs as they are getting started (then? turning 
them over to parent groups) and when there is difficulty getting parental 
involvement. 


The Garderie Scolaire D’Ottawa-Carleton School Day Nursery Inc. 
currently operates an infant-toddler and a pre-school facility in two high 
schools. Because most of the parents are students at the schools it is not 
possible to get a stable membership of parents on a board to run the 
program themselves. One other program run by the umbrella group is in 
the process of being incorporated. 


Several other boards have adopted this model and others are considering 
it. 


A number of problems have been identified with the existing system of child care in 
schools. Are the standards of the Day Nurseries Act too restrictive or intrusive for 
older children or school settings? How can hidden costs to boards be recognized and 


how can rent, maintenance and caretaking costs be shared fairly? 


Many witnesses argued that the overall responsibilities and authority of boards in 
relation to child care centres in the schools had to be clarified. 


° The Toronto Board believes that the responsibility of boards for child care 
should be expanded. If this was the case there would be less worry about the 
long-term stability and tenure of the child care space in schools. It 1s 
committed to ensuring sufficient child care, even though this can be 
contradicted by Ministry policy on education being the highest priority for 
space. 


° On the other hand, Umbrella Central Day Care Services argued that child care 
should remain as a separate system; that community-based child care can be 
more responsive to parental needs than an overburdened educational system. 
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We heard considerable concern regarding the lack of security of tenure of child care 
space within schools: what happens when the space is needed with the extension of 


Kindergarten or growing enrolment more generally? 


° For example, the Toronto Board of Education was concerned that shrinking 
class size and growing enrolment is leading to serious space shortages in its 
schools, which will in turn create pressure to take back child care space for 
academic purposes. It argued that space regulations and capital funding should 
be changed to support child care in existing as well as new schools. 


The question was raised of why the benefits of school-based care should be available 
only to children in high-growth areas where new schools are being built? As more 
children begin to attend half-day JK across the province, there will be community 
pressure on schools to provide child care for the other half of the day. Most schools 


and boards are not in a position, either in terms of funds or space, to do so. 


There was also concem that there is no Ministry of Education capital funding for the 
renovation of existing schools to establish child care centres. This was particularly the 


case in inner city areas with rapidly growing enrolment but very limited space. 


° Similarly, Reseau Ontarien des services de gardes francophones noted that few 
French-language schools are being built. So government programs that provide 
funds for child care centres in new schools are not applicable and funding is not 
therefore available to establish centres in Francophone schools. 


The Committee supports the growth of child care provision in schools. However, we 
also feel that access to these services must be equitable and that services must be 
available where most needed. This certainly means that some existing schools, as well 
as new schools, should have child care centres. If this means that capital funding has 
to be provided for the renovation of these schools, then we think this is a sound 
investment. The long-term goal should be for every school to have a child care centre. 
The actual arrangements should be flexible; for example, a separate school may still 
wish to locate child care facilities in an adjoining parish or church hall. The key 
principle is that every school should have a child care centre available to it. The 


Committee recommends that: 


12. The Ministry of Education develop a multi-year plan, with specific 
targets and timelimes, to ensure that every school has suitable child care 
facilities available to it. 
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independent SthbolslarchChild Care 


The Committee is aware of an anomaly in the regulation of child care. A school can 
be registered as a private school as long as it has six students in Grade 1. It can then 
extend its program downwards, frequently to two and one-half year-olds. These 
schools can in effect be day care centres or nursery schools. They are not regulated by 
the Ministry of Community and Social Services under the Day Nurseries Act or by the 
Ministry of Education (who do not regulate private elementary schools). In other 
words, once registered as a private school they are then exempt from regulation under 
existing legislation. While perfectly appropriate in many cases, this anomaly could be 
used to avoid regulation of child care provision. We recommend that: 


13. The Ministry of Community and Social Services should examine the 
anomaly of private schools providing child care services without 
regulation. 
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CONTINUITY 


An increasing number of three- and four-year olds are receiving some form of 
out-of-home care before they go to school. At the same time, day care in schools is 
increasing. A central question is how well the experiences and expectations of 
children in different settings are coordinated. A clear consensus emerged in our 
hearings that this must be done in such a way as to promote stability and continuity. 


° The Ontario English Catholic Teachers Association argued that the school day 
should be structured to ensure continuity and consistency for each child so that, 
the before-, after-school, and lunch programs may be coordinated with the 
Kindergarten program. 


° The Ontario Teachers Federation and the Ontario Association of Junior 
Educators supported the concept of a ‘seamless day’, in which continuity in 
children’s experience is encouraged. This would require good coordination 
between the grades in a school and between schools and child care centres. 


° The Metro Action Committee on Public Violence Against Women and 
Children argued that education should be viewed as a life-long continuum 
beginning from birth. What happens in the first five years should be 
recognized as critical to the well being of children and society as a whole. To 
this end, closer links need to be made between child care services, nursery 
schools, parents, and the education system. . 


Comprehensive Coverage 


A number of witnesses argued that having more four- and five-year olds in 
Kindergarten does not solve the child care problem for many parents; care for the rest 
of the day and transportation to the relevant facilities must still be arranged. In fact, 
this type of before and after-school care may actually be harder to find than full or 
part-time day care. Many argued for comprehensive and flexible provision of 
care/education so that services are available for children who need them throughout 
the day. 


The ‘seamless day’ does not simply mean having care available for all of the day so 
that children are not left to fend for themselves. More importantly, it means that there 
should be common principles and coordinated programs so that children’s experience 
in the different settings is not disjointed. More generally, we would support a 
long-term vision in which the various programs within which children are cared for 


and educated, and the institutions which gover them, are closely integrated. 
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We have identified a number of issues that need to be addressed in order to enhance 
continuity in children’s daily experience and a number of barriers to our long-term 
goal of greater integration. The first and most immediate issue is how to ensure 
stability and continuity as children move from setting to setting. One of the most 
significant challenges is how to more effectively address the major programmatic 
differences between the education and child care systems. This requires coordination 
at various levels: between the child care centres, Kindergarten and early grades within 
particular schools; between boards and child care centres and professionals; and 
between Ministries. A further question is how the different training, salaries and 
responsibilities of teachers and ECE professionals can be articulated. 


Coordination Between Child Care and Educational Systems 


A number of witnesses argued that the experience of children in both the educational 
and child care systems must be seen in overall terms. Communication between the 


systems must be systematized. 


° Professor Noel Young of George Brown College noted that the care for. 
children between different ministries and agencies has been characterized as 
‘joint custody.’ While there are examples of good coordination, collaboration 
between the educational and child care systems must be improved. This 
involves working relationships between the teacher and child care professional 
involved with particular children. 


° Once again, the Ontario Public School Boards Association identified the key 
questions that must be addressed in regard to coordination with other 
community programs, child care and the role of school boards in the provision 
of child care: 


1. There is need for clarification of the role of school boards in the 
provision of child care. 


2.  Inter-ministerial cooperation is essential. 

3. There are differing space requirements for child care centres as compared 
to Kindergarten programs. How are these to be reconciled? 

4. How do these programs relate to the need for before- and after-school 
child care? 


5. Will the Ministry of Education’s proposed new transportation grants pay 
to bus children to Junior Kindergarten programs from the children’s 
homes, as well as from child care locations? 
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A wide range of specific concerns and suggestions were raised in our hearings: 


° Professor Young argued that means of coordinating the curricula and programs 
of on-site child care facilities and the rest of the school must be developed. For 
example, the child care centre might run the lunch program for the whole 
school. A parent drop-in centre could be located in the school. Pilot projects 
on such collaboration should be developed. 


° The Ontario Catholic Supervisory Officers Association called for a study of 
regulations and requirements for settings in which early childhood education 
takes place. Ongoing research, program development and monitoring should 
be established with a view to enhancing consistency. 


° The Ministry of Education’s Advisory Council on Special Education called for 
tracking of important information and continuity of programming initiatives, 
such that no child "falls between the cracks” as the family moves from one 
location to another and the child matures and moves from one service level to 
another. 


BRAC AM HEMES vate 


A number of boards have child care coordinators or other staff that liaise between 
schools and the child care system, special needs coordinators or teams that visit homes 
and child care centres, and representatives on various area or regional child service 
coordinating bodies. We applaud these various initiatives, but are concemed that such 
coordinating mechanisms and the resources that underlie them are inconsistent across 


the province. 


Briefs to the Committee made many concrete recommendations on how the 
educational and child care systems could be more effectively coordinated. Among the 


possible mechanisms were: 


° Professor Ellen Regan of OISE suggested meetings when children move 
between the child care and school systems and having some formal point of 
contact where child care workers can pass on their observations and concems 
on a child to the school. 


° The Learning Disabilities Association of Ontario argued that communication 
should be mandated at all transitional points as children move between the 
health care, child care and educational systems. 


° The Ontario Teachers Federation favoured an appropriate | 
community-orientated inter-agency information base for parents regarding 
available programs and services. It also saw the Kindergarten teacher as the 
‘catch-point’ in coordination of child care, education and other services for 
young children. 
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The Consultants/Coordinators Association of Primary Educators argued that 
procedures should be established which facilitate child care professionals and 
teachers jointly planning, sharing services and resources, and pursuing 
professional development. 


The Ontario Catholic Supervisory Officers Association urged that a record 
system be begun for all children as soon as they enter any ECE setting. 


However, Professor Regan of OISE stated that one problem of sharing records 
between the two systems is that not everyone works with the same criteria or 
understands the nature of the other system’s programs. She also stressed that 
information on children should only be passed between the systems with 
parental permission and knowledge. 


Underlying these questions of coordination and communication between schools and 


child care centres is the availability of professional resources. A number of boards 


have specific child care coordinators. We see this to have significant potential and 


recommend that: 


14. 


The Ministry of Education should ensure that every board has sufficient 
specialized staff to coordmate child care and educational resources 
housed im thei facilities. In certain communities it may not be 
appropriate to have such professionals actually on staff, but all 
communities must have ready access to the necessary expertise. The 
Ministry and the key partners m education should jomtly determine how 
many coordinators are needed m different situations. 


Coordination between Ministries 


All of this involves complex institutional relationships between the Ministries of 


Education and Community and Social Services and between schools and child care 


centres. Many witnesses called for enhanced coordination between the different 


agencies, Ministries and systems; indeed some argued that this should be mandated. 


For example, the Consultants/Coordinators Association of Primary Educators 
urged that both ministries be reorganized to emphasize consistent policies on 
programming, ratios, standards and teacher education. 


Similarly, the Ontario Teachers Federation argued that agencies and ministries 
responsible for services and education should be coordinated and bureaucratic 
barriers removed. The regulatory regimes of the different institutions should be 
examined and rationalized. 


The Ontario Separate Schools Trustees Association called for the Ministries of 
Education and Community and Social Services to continue to work together on 
all matters related to child care in schools. The ministries should develop 
secondment programs that would make skilled community workers available 
for specified periods to boards experiencing rapid growth. 
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Various groups argued that responsibility for children’s services should be centralized 
and several recommended that a Ministry of the Child be created. This was not 
supported by all groups with whom it was discussed. 


° The Ontario Coalition for Better Daycare did not support the creation of a 
Ministry of/for the Child. It preferred instead to extend the education system to 
earlier ages as a right. 


° The Metro Action Committee on Public Violence Against Women and 
Children called for a provincial ombudsperson for children to ensure 
coordination and monitoring of government policies in terms of their 
implications for the rights of children, and to facilitate interministerial planning 
of activities related to the protection and well-being of children. 


We are not convinced that creating a new Ministry is the most effective means of 
ensuring better coordination and integration between education and child care. At the 
provincial level, a more fruitful approach may be to increase the responsibility of the 
Ministry of Education for child care. One possibility would be to move child care as a 
whole to the Ministry of Education. Another option would be to make the Ministry of 
Education responsible for all forms of public provision of care/education for children 
from the age of 3.8. This direction has a number of potential advantages: it would 
recognize that child care is not merely custodial, a service provided to parents who 
need assistance; it would also recognize that high quality child care is educational and 
vital to children’s development; and finally, centralizing responsibility for child care 
and education can facilitate organizing these services as a continuum and can address 
problems of fragmentation and coordination. More concretely, this would create no 
new structures, but simply move the already highly-developed infrastructure 
overseeing child care from one Ministry to the other. We realize that this would be no 
easy task, but similar reorganizations have taken place within the provincial 


government before. 


These institutional changes and organizational ideas have not been sufficiently 
discussed within the public and the affected sectors, and we do not feel comfortable 
making specific recommendations in this area. We would simply like to place the 
issue of how the overall direction and organization of child care and education of 
young children can be brought together on the public policy agenda. One starting 
point may be for this broader issue to be part of ongoing interministerial and public 


consultations. 
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We know the two Ministries have been working together on how the systems can be 
better coordinated. We also appreciate that this involves many complex issues: the 
appropriate number of children per adult, whether this ratio should vary by age and 
setting, the role of principals in relation to child care centres in their schools, sharing 
of facilities and costs of child care centres and schools, and all the issues of 

communication and coordination which witnesses brought before our hearings. We 


would like to see this process expedited and recommend that: 


15. The Ministries of Education and Community and Social Services jointly 
report to the Committee the state and prospects of their intenministerial 
consultation by December 1990. 


We hope this process will yield concrete proposals on overall integration of the two 
systems and hope to see closer coordination, planning and joint programs implemented 
in the near future. In the meantime, efforts to enhance continuity in children’s 
experience must continue. We think that such coordination can usefully be enhanced 
at the regional and local level. There are certainly effective examples of local 
children’s services coordinating committees in many communities. One very 
interesting initiative to integrate school-based child care and Kindergarten has been 


developed in Ottawa. 
Local Integration 


As a response to the Throne Speech announcements, the Garderie Scolaire 
D’Ottawa-Carleton School Day Nursery Inc., the umbrella child care board created by 
the Ottawa Board of Education, proposed a model that would combine child care with 
a full-day Kindergarten program. Its proposal has been widely circulated within the 


province. 


° The goal is to provide an integrated program that meets both the educational 
needs of children and the needs of working parents for child care. The proposal 
estimated that 60% of children in full-day Kindergarten would need before-or 
after-school child care. 


° The program as a whole would be solidly based on early childhood education 
principles, focus on how children learn through activity and exploration, 
provide an appropriate and stimulating learning environment, and use a flexible 
team teaching style. It would bring together the expertise of both teachers and 
ECE professionals. 
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6 A differentiated but integrated staff of teachers, ECE professionals and 
teachers’ aides would jointly plan and organize the entire day as a continuum. 


° The child care and Kindergarten components of the program would have 
staggered intake and schedules: 


ECE professionals would be on hand from 7:30 a.m. on; 


the Kindergarten program would start at 9 a.m. and go until 3:30 p.m. 
ECE professionals would continue to take part in classroom activities 
with teachers through this period as well; 


ECE professionals would be available until 5:30 p.m. 


° A set of classrooms and facilities would be used for the program and children 
would rotate between the rooms during the day. Teachers would still have 
some free time in classrooms to prepare displays and material. 


° The child care component could be coordinated with care for older children and 
summer programs. If organized in this coordinated fashion, the proposal 
estimates that subsidies and fees would cover the costs of the child care 
component. 


The Committee applauds the initiative of the Garderie Scolaire D’Ottawa-Carleton 
School Day Nursery Inc. in developing this imaginative proposal. We have stressed in 
this Report the importance of integrating child care and the early years of school. This 


model certainly seems to be a potentially promising step towards this critical goal. 


There has been considerable interministerial consultation on how to interrelate the 
education and child care systems in recent years. We think that this proposal can be a 


useful stimulus and focus for joint policy directions and recommend that: 


16. The Ministries of Education and Community and Social Services issue a 
joint policy paper by December 1990 commenting on the Garderie 
Scolaire 1 Cntes sade School Day aus, Inc. proposal and 


discussing how its principles could be mnplemented 


More concretely and immediately, we think the integrated model is promising enough 


to test in practice. We recommend that: 


17. Pilot projects, mcluding that of the Garderie Scolaire D’Ottawa-Carleton 
School Day Nursery Inc., be funded to develop mtegrated models of 
child care and Kindergarten across the province. 
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Professional Traiming 


Just as a four-year old child can come in contact with different institutional settings, so 
too will they be taught/cared for by workers of very different backgrounds. Primary 
teachers must have a B.A. and B. Ed., with a primary/junior certificate. Child care 
workers may have received a diploma from a College of Applied Arts and Technology 
(CATT). The training these workers may (or may not) have received in early 
childhood education can vary a great deal. 


The Committee heard considerable concern that curricula and practical training in the 
early years were limited or inconsistent at the Faculties of Education. There are 


interesting exceptions: 


° The Institute for Child Study of the Faculty of Education of the University of 
Toronto has a two-year post-degree diploma program with a concentration in 
early childhood education. 


There are also specialized early childhood education programs: 


° Ryerson and the University of Guelph offer four-year ECE programs. 
Graduates would have to go on to get teacher qualifications from a Faculty of 
Education to teach in the schools. 


° Twenty-two community colleges offer two-year ECE diploma courses. 
Graduates tend to work in child care centres. 


We have examined curricula and course outlines from a variety of these institutions. 
While they all cover somewhat common ground, it is also clear that there is no overall 
coordination of what the programs should contain or evaluation of how well the 
particular programs do so. The misconceptions on the part of both the colleges and 


Faculties as to the other’s approach were especially striking. 


We were also concerned that there is no overall accreditation process for the ECE 
programs at the colleges or means of ensuring minimum standards or consistency. 
While the Faculties of Education are covered under their university's accreditation, 
there appears to be relatively little coordination between the different Faculties or 


attempts to ensure consistency here either. One of the more significant results of this 
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is that there are no comprehensive evaluations of the content or quality of ECE 
training programs. We simply do not know how well professionals are being prepared 
at the different institutions. 


All of this raises a number of questions: 
° What are the key differences in the content of this different training? 


° Why should there be significantly different training for workers dealing with 
children at the same or similar stages of development? 


° How can these programs be coordinated so as to facilitate continuity for the 
children? 
° What role can the ministries, boards, unions, colleges, faculties and other 


agencies play in addressing these disjunctures? 


Potenti h in Professional Traini 


These questions were in fact extensively discussed in our hearings. There were 
recommendations to improve and restructure the training of both child care 


professionals and teachers. 


° The Association of Colleges of Applied Arts and Technology called for a task 
force, with representation from the Ministries of Education, Community and 
Social Services, and Colleges and Universities, and the private sector, to study 
training for ECE. It should define what ECE is, what standards of delivery are 
necessary, and how best to certify ECE training programs? 


° A number of teachers federations and organizations recommended changes in 
the pre-services training and certification of elementary teachers to emphasize 
early childhood education more specifically. For example, the Ontario English 
Catholic Teachers Association argued that the faculties should provide an ECE 
option and that teachers should have to have taken university-level ECE 
courses. 


° Teachers also argued for improved in-service training possibilities and 
requirements in early years teaching. 


° These two themes -- of increased specialization in early childhood education 
within B.Ed. programs and enhanced in-service training -- had also been 
emphasized in the hearings and Report of the Early Primary Education Project. 


We agree that training and certification for early years teachers have to be reorganized 
to reflect the increasing number of children in Kindergarten classes. This will require 
a significant restructuring of programs at the Faculties of Education. A particular 


concern is that a teacher can go through their year at a Faculty without a practicum in a 
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Kindergarten class. This teacher can still end up teaching JK or SK because that is 
what the Board needs. So too could a teacher certified and experienced in higher 
grades if that is what was needed. While the Ministry’s Action Plan deliberations may 
be addressing these issues, we think some immediate action is needed and recommend 
that: 


18. The Ministry of Education, im consultation with the major partners 
including the Faculties of Education, develop a plan by December 1990 
to restructure the overall system of pre- and in-service training in order 


to enhance preparation for teaching and specializing im the early years. 


19. Faculties of Education should begm to offer more courses and a 
specialized program in early childhood education as soon as possible. 


Articulation of Different Training 


A number of witnesses argued that the key starting point was to identify common 
competencies required to teach/care for young children. Professor Isabel Doxey of 
Ryerson, for example, argued that there is a core knowledge and a set of competencies 
that any early childhood educator must acquire. She was less concerned whether this 
is acquired in pre-service or in-service training. More specifically, she also argued 
that common core knowledge/competencies should be required for both child care staff 
and early years teachers. This could be a certificate that allows a person to work in 


both systems. 


Professor Carolyn Warberg, chair of both Child Studies at Centennial College and the 
Coordinators of ECE at the CAATs, put forth a comprehensive series of 
recommendations on how to identify common competencies, design the relevant 
curricula and evaluate how well the college and Faculty programs are preparing their 


graduates for work with young children. 


° Teacher education programs must specifically prepare individuals to work with 
four- and five-year old children. A working committee comprised of 
individuals who have primary responsibility for the care of young children 
should identify the competencies required of this role. A curriculum can then 
be designed based on these competencies. 


While this point could apply to both the colleges and Faculties, Professor Warberg was 
also concerned with the inter-relation between the two different types of training. She 


set out a number of means of more closely integrating the programs. 
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° An Articulation Committee with representation from Early Childhood 
Education programs and universities should be established. This group would 
be charged with the responsibility of developing a mechanism that would 
enable the systematic examination of curricula and would result in the 
identification of similarities in programs. The Committee would meet on a 
regular basis to consult and provide updated information. 


° The physical and human resources that are presently available for teacher 
education in the Faculties of Education and Colleges of Applied Arts and 
Technology must be identified and effectively utilized. For example, most, if 
not all, colleges operate lab schools which could be an excellent resource in the 
training of individuals to work with young children. 


° Human resources should be shared, thus drawing upon expertise in both 
universities and colleges. Faculty exchanges would enable the strengthening of 
linkages between programs and retention of staff through such opportunities for 
professional development. 


° The value of the developmental approach to young children included in ECE 
programs should be recognized in teacher certification. A combination of the 
two modes of training may be best. All educators should be required to spend a 
proportion of their teaching careers gaining practical experience with young 
‘children in the early years. 


These suggestions have to do with more effectively using the resources and expertise 
of the existing systems of teacher and ECE training. A broader goal is to more closely 
integrate the training received by all those who will be teaching/caring for young 
children. 


° Professor Warberg argued for in-service programs designed to provide the 
basic competencies identified as essential. Individuals who currently hold a 
Primary Specialist Certificate or Early Childhood Education Diploma may 
require additional skills. Colleges and universities should work together to 
design additional qualifications that fill in any identified gaps in training. 


° The Federation of Women’s Teachers Associations also called for mechanisms 
that allow individuals at the primary pre-service level to take relevant courses 
from ECE programs. They would also support bridging qualifications, 
fast-tracking and upgrading opportunities to enable ECE professionals to move 
into early years teaching, while maintaining the integrity of teacher 
qualifications. The Early Primary Education Project had reached very similar 
conclusions in its 1985 Report. 


° As noted above, the Ontario Coalition for Better Daycare had called for a 
model that moves child care for children 3.8 years and up into the education 
system. Within this, they argued that bridging qualifications, fast-tracking and 
upgrading opportunities must be implemented so staff from both fields can 
move into the expanded ECE division. : 
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° A number of witnesses were concerned that many universities will not grant 
credit or advanced standing for ECE diplomas, even in relation to early 
childhood studies at the university, and called for better linkages between 
colleges and universities. The Ontario Association of Deans of Education 
stated that Faculties of Education should grant advanced standing for ECE 
course work and diplomas. 


We have made a number of recommendations designed to enhance the coordination of 
education and child care. Also essential is a better articulation between the different 
training received by ECE professionals and teachers and long-term integration of 
professional development for anyone teaching young children. To this end we 


recommend that: 


20. A Task Force be established by December 1990 to examine the 
competencies, skill and experience needed to teach young children. It 
should: 


evaluate existing college and Faculty programs to determine how 
well them curricula and approach are providing these capacities; and 


explore how the colleges and Faculties can more effectively 
recognize each other’s programs and draw upon each other’s 
resources and strengths. 


Beyond these immediate issues, the possibility of developing common training for 


early childhood education should also be explored. We recommend that: 


21. A specialist program for teachers of the early years be established. Some 
form of adaptation of four-year programs like Ryerson’s may be the most 


useful starting pomt. Shorter diploma programs may still be required for 
teacher’s aides or those working only m child care centres. 
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SPECIAL NEEDS 


The early identification of children with special needs was emphasized throughout our 
hearings. A number of witnesses argued that the identification of learning difficulties 
and other problems should take place in the pre-school period. The earlier the 
identification, the earlier specialized and remedial programs can be begun. Various 
settings and professionals, such as public health nurses, were seen to be useful for this 


early identification. 


The particular importance of child care centres, as places where increasing numbers of 
children are likely to attend, was recognized. ECE workers are often the first to 
recognize a potential problem or special need. Two key points follow from this: first 
of all, it is important that ECE workers have training in special needs to allow this 
recognition, and secondly, there must be mechanisms that allow these observations to 


be passed on to the relevant agencies and acted upon. 
Tramig in Special Needs Identification and Teaching 


The identification of special needs would appear to be on the curricula of ECE courses 
at colleges. The four-year degree program at Ryerson has at least two required courses 
on special needs children, observation skills are central to curriculum and practice, and 


student teachers can be placed in special needs practicums outside Ryerson. 


° The scope of special needs curricula may vary. For example, the Deaf 
Children’s Society of Metro Toronto did not know of any Ontario ECE training 
programs in which sign and other facets of special training for deaf children are 
included. 


One witness was concemed about training in special needs identification and 


education at the Faculties of Education. 


° Professor Siegel of OISE argued that it was not sufficiently emphasized and 
saw this as being related to basic philosophical differences between the 
educational and child care systems. She argued that the biggest barrier to early 
identification and remediation of children with learning difficulties is the 
resistance of the school system to such identification. She perceives 
widespread assumptions that children will grow out of problems; that pushing 
them before they are ready is harmful; and that labelling a child will be harmful 
to the child’s self-image. Nonetheless, Professor Siegel has worked 
extensively in the early years, and found that teachers are extremely perceptive 
about problems children are having. She feels that the educational system does 
not pay sufficient attention to their concerns. 
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The Committee does not feel comfortable making an evaluation of the scope or quality 
of special needs training at either the colleges or Faculties without further research and 
information. But we do think it crucial that this research be done and that special 
needs identification and teaching strategies be important and consistent parts of 
curricula and practical training for any professional who will be working with young 


children. The Committee therefore recommends that: 


22) The Task Force on traming that we have recommended above should 
also examine special needs identification, assessment and teaching 
strategies. Adequate and consistent trammg im these areas should be 
required for all professionals working with young children. 


Coordination and Communication Between Systems 


Once problems are identified, the children need access to remediation programs and 
specialized teachers or other professionals who can be called in. This is probably very 
much easier within the more extensively developed schema of special services in 
school boards, at least the larger ones. But child care centres must also have some 
way of being able to get access to the specialized services the children need. Good 
local linkages are required between child care centres and Ministry of Health 


programs, such as assistive devices and home care. 


This certainly seems to us to be a further vital area in which the range of services 
available in the educational, child care and other services must be integrated and 


coordinated. We recommend that: 


23: The Ministries of Community and Social Services and Health investigate 
whether child care centres are currently able to obtain equitable and 
adequate access to necessary special health services for children im their 
programs. The ministries should develop a jomt policy paper on how 
child care centres and health programs can be most efficiently 
coordinated. 


An equally crucial issue is ensuring that this initial identification of young children 
with problems in either the child care or Kindergarten programs and any other relevant 
information is passed between the two systems. This does happen in many instances 


as child care workers develop links with other agencies and professionals: 
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° For example, Ryerson’s ECE lab school makes a formal assessment of all 
children as they leave the centre to go on to school. This is given to the 
parent(s) who are asked to pass it on to the new teacher. There is also 
considerable informal contact between the staff of the lab school and schools. 


We are concemed that this kind of vital communication and coordination takes place 
unevenly across the province. This concem with passing on information about special 
needs children is one part of the more general need to enhance mechanisms of 
consistent coordination between the systems discussed earlier. We hope that the 
recommendations we made above will improve the situation for special needs children 
as well. But we also think more specific action is required as soon as possible and 


recommend that: 


2A. The Ministries of Education, Community and Social Services, and 
Health, in consultation with the relevant mstitutions and organizations, 
develop a plan to ensure that early identification of special needs is 
facilitated and coordinated. Specific mechanisms for passing vital 
infonnation between the educational, child care and health Systems must 
be mandated. 


Identification and Placement Review Committees (IPRC) 


We have heard a great deal, not only in this set of hearings, but also in our previous 
deliberations, of the difficulties parents perceive with the IPRC process. Many parents 
do not know how to find the assistance or advocates they need to work their way 
through the system. The particular dynamics of the individual Committees and board 
programs for special needs children vary considerably. We recommend that: 


25. The Ministry of Education ensure that all parents have equitable and 
adequate access to assistance and advocacy services within the 
identification and placement review process. 
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COMPLEMENTARY PROGRAMS 


We have been stressing the interrelationships between the early years of school and 
both later grades and other settings in which early childhood education takes place. 
We also know that the development of young children is shaped by many factors 
beyond the formal education and child care systems. A prevailing theme in our 
hearings was the need to provide a range of complementary remedial and preventive 
programs. Some of these programs would be in schools. 


° The Ontario Public School Teachers Federation recommended that all 
elementary schools have guidance counsellors and that public health nurses be 
on-site regularly in proportion to enrolment. 


° The Ontario Catholic Supervisory Officers Association called for provincial 
funding to ensure that all boards can provide nutrition programs. Several 
teachers’ federations also supported lunch programs. 


Other witnesses argued that we should focus not just on direct services for young 
children, but also on parents. Many argued that the schools can play a key role in 
parent education. We agree, and think that parenting education should be a part of the 
formal curricula of high schools and a significant and regular offering of continuing 
education programs. There are many ways in which the latter could be organized; for 
example, in community resource centres and in the languages of the particular 
neighbourhood. There could also be courses for those who provide child care 
independently in their homes (especially important because the great majority of child 


care is in fact provided in this informal sector). We recommend that: 


26. The Ministry of Education develop a plan by December 1990 for the 
expansion of parenting education, both in the schools and on an outreach 
is. 


Others argued that the schools should be the centre of a broad range of community 


programs. 


° The Ontario Teachers Federation supported the concept of Family Learning 
Centres, which would provide information, coordination and child care and 
education services. It also supported the concept of community schools, which 
serve as a hub for activities for all age groups, including pre-school children. 


. Trustee Fiona Nelson of the Toronto Board of Education called for 
Parent-Child Drop-In Centres to permit the care-givers of pre-schoolers to have 
access to informal settings where child development information can be 
transmitted in the language most comfortable to the care-giver, appropriate 
play and learning strategies can be learned, and language development can be 
enhanced.: 
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° The Ontario Separate School Trustees Association recommended establishing 
pilot projects across the province to allow boards to develop parenting courses, 
support services for families and other programs to make schools the focal 
points of their neighbourhoods. 


The 1985 Early Primary Education Project, as part of its emphasis on the "need to shift 
emphasis from remediation to prevention and enrichment," had also stressed the 
importance of linking schools to other community services and resources. It saw the 


schools as: 


. .. a primary locus for the linking of resources 
from within and outside the school system. By 
strengthening school-family relationships and 
establishing ‘strong links with municipal 
departments, regional services of various 
provincial ministries, community organizations, 
and volunteer groups, the school can emerge from 
its all-too-frequent isolation and gradually evolve 
into an educational centre for both children and 
parents. 


Development of productive partnerships of this 
kind will require changes in perspective among 
parents, teachers, principals, and staff members 
of municipal departments and community 
agencies. They need to see themselves as integral 
parts of a support system for the children of the 
community, working together without undue 
concern for ‘territorial rights.’ It goes without 
saying that this kind of attitudinal change will 
take time to occur. 


The Report made a series of recommendations: 


° The Ministry should provide guidelines to boards on the role boards and 
schools can play in helping to link up services for families with young children, 


° The Ministry should negotiate with other ministries to plan and implement 
provincial and regional strategies that will increase collaboration among 
agencies that serve families with young children; 


° Boards should be encouraged to work with local municipalities and community 
agencies that wish to establish family resource centres; 


° The Ministry should fund parenting courses under continuing education 
programs. . 
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Broader conceptions of the role of schools in their communities have been attracting 
attention in other provinces as well. A background paper prepared by a working group 
on early childhood education for the 1988 British Columbia Royal Commission on 
Education proposed a model of full-service neighbourhood schools, which would 


provide day care and other social services in addition to education: 


° it argued that "taxpayers have already spent many millions of dollars on capital 
investment for school sites and facilities. Fuller utilization of these sites and 
facilities for educational pre-school and before- and after-school care programs 
would facilitate articulation of early childhood and schooling in a highly 
cost-effective way;” 


° considerable cost savings could be realized directly through the more efficient 
use of existing facilities, and indirectly through the long-term benefits of more 
efficient provision of comprehensive services; 


e access to before- and after-school and other forms of child care would be 
simplified and improved; 


° opportunities for coordination and liaison between teachers and child-care 
professionals would be enhanced; 


° by providing both child care and education in the same facility, children would 
be able to remain in a familiar location and better develop their network of 
friends; 

° a variety of support services could be housed in these facilities and health and 


social services could be provided and coordinated out of them. 


The Committee is impressed by these general arguments for complementary and 
preventive programs and an expanded role for schools in the coordination and 
provision of community services. These issues have also been raised for several years 
in the R of the Early Pri Education Project and many other policy documents 
from various ministries. We now think it is time to proceed with implementation of 


these general principles and recommend that: 


Li. The Ministry of Education, in consultation with the Ministries of 
Community and Social Services and Health, and the social services 
sector, develop a policy paper on the concept of community or 
neighbourhood schools. This paper should consider the role schools 
currently play in the provision and coordination of health, social and 
other services to children and their families, and how this broader role of 
the schools as the locus for a range of complementary services could be 
usefully and effectively expanded. 


A number of witnesses argued that comprehensive preventive programs involve far 


more than the educational system. Among the directions identified by witnesses were: 
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° Trustee Nelson made a number of key recommendations. 


Investment should be increased in preventive programs which could 
reduce later learming difficulties: from prenatal education and community 
programs when premature infants leave the hospital right through the 
school system. 


Universal pre-natal programs should be set up to ensure an appropriate 
level of health and nutritional support for all pregnant women. 


Particular attention should be paid to adolescent mothers, both before 
and after giving birth, as well as during the pre-school years of their 
children. Provide emotional support, counselling, nutrition support, 
crisis support 24 hours a day, and integrated help from one source. 


Well-baby clinics should be reinstituted to monitor growth and 
development, spot deficits early, and provide counselling and emotional 
support to parents. 


° The Ontario Municipal Social Services Association and the Toronto Board of 
Education saw that high quality child care can play a crucial preventive role 
and is a cost-effective investment in future individual and social development. 
The Toronto Board was concermed that expenditure on preventive and 
enrichment programs is inadequate, especially in contrast to far higher 
spending on special education. 


° The Learning Disabilities Association of Ontario supported a program of child 
development clinics, similar perhaps to well-baby clinics in Britain, to assist 
parents of children at risk for special needs. Infant stimulation programs 
should be available to all infants who are at high risk for a developmental 
problem. 


° The Advisory Council on Special Education stressed that availability of and 
access to community-based resources should be improved by the establishment 
of more child development clinics, the training of more speech and language 
professionals, and greater involvement of public health services. 


We find these arguments for coordinated and comprehensive services persuasive. In 
this light, we are concerned that the role of public health nurses in schools has been 


diminished. 


There are, of course, many ways in which the necessary preventive and remedial 

support services can be made available. For example, there are currently some 226 
family resource centres providing a range of support services for children and their 
parents across the province. There is some concern, however, that these centres are 
not equitably available and that they are facing funding pressures in the major cities. 


It may be that their role is not well understood and their relation to other social 
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services is not well planned. We emphasized above the importance of identifying 
special needs as early as possible. One key problem in this regard is how to ensure 
children come into contact with the various institutions that can make the necessary 
assessments. For example, only a small minority of children enroll in the formal child 
care system before they go to school. Could the family resource centres be another 
place where parents and children can get access to necessary services and programs? 
If this can be so, then the centres could play an important role in assessing young 


children, identifying special needs and referring them on to appropriate programs. 


We see no reason why the role of these family resource centres cannot be 
complementary with the broader conceptions of community or neighbourhood schools 
that we have been discussing. A starting point may be to concretely analyze what 
these centres currently do and potentially could provide, and how they can be 
coordinated with other services. This need for coordination and planning extends 
beyond the question of family resource centres and schools to the myriad of services 


and programs for children and parents. The Committee recommends that: 


28. An interministerial task force analyze the wide range of health, social 
and other services currently available to children and their families. It 
should develop an implementation plan for the most effective 
coordination of these services and facilitate pilot projects of a 
coordinated nature. 


FINAL WORDS 


In our last Report we discussed widespread concems in the educational community 
about the adequacy of grant ceilings and equitable access to the resources needed to 
provide high-quality programs. In proposing a range of changes to early childhood 
education in this Report we are, of course, mindful of the differential resources and 
fiscal capacity of boards. We applaud the general commitment of the government to 
the importance of ECE. But there must also be sufficient resources, equitably 
available across the province, for the implementation of any changes that follow from 


our Report. 


10. 
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LIST OF RECOMMENDATIONS 


The Ministry of Education develop a statement of its philosophy and 
pedagogical rationale for Early Childhood Education. Given the need for 
continuity and coordination between institutions providing care and 
education to young children, this should be developed in cooperation 
with the Ministries of Community and Social Services, Health and other 
relevant agencies. 


The Mmmistry of Education publish guidelines on the implementation of 
its Kindergarten mitiatives by December 1990 which clarify the 

pedagogical rationale, guidmg principles, estimated numbers of children, 
classrooms and schools that will be imvolved, estimated immediate and 


ongomg capital and operating costs, and the interrelation of the proposed 
expansion with later grades and the child care system. 


The Mimistry of Education guidelmes we have recommended should 

include an analysis of the type of space and facilities most appropriate 
for Kindergarten classes amd how these can be assured m every school, 
whether new or old. 


The Ministries of Education, Community and Social Services, and 
Transportation undertake a jomt review of bussing of young children and 
report back to this Committee by December 1990. This review should 
identify minimum safety standards which should be mandated and 
examine how policies and guidelimes for transporting children between 
child care centres and schools can be coordinated and rationalized. 


The Mimistry of Education mandate that Kindergarten always be 
provided in the core of the school. 


The Ministry of Education establish goals of maximum class sizes of 16 
for Junior Kmdergarten and 18 for Senior Kindergarten. Adequate 
resources will have to be made available to boards to achieve these 
standards. 


The Ministry of Education establish at least two entry points for children 
into Kindergarten and Grade 1. 


The Ministry of Education issue a discussion paper on the pros and cons 
of more flexible methods of children entering school by June 30, 1991. 


The Ministry of Education issue a discussion paper on the pros and cons 
of lowerimg the compulsory age for beginning school by June 30, 1991. 


The Ministry of Education, m cooperation with the Francophone 
community, develop a plan as soon as possible to ensure that 
Francophones have equitable access to ECE programs. There should 
then be the widest possible consultation with the educational community 
on how such a plan can be implemented. 


i bs 


12. 


13. 


14. 


1 bee 


16. 


17. 


18. 


19. 
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The Ministry of Education mclude an analysis of the multicultural 
implications of extending and improving early childhood education im the 
guidelines it prepares in response to our recommendations. 


The Ministry of Education develop a multi-year plan, with specific 
targets and timelines, to ensure that every school has suitable child care 
facilities available to it. 


The Ministry of Community and Social Services should examine the 
anomaly of private schools providing child care services without 
regulation. 


The Ministry of Education should ensure that every board has sufficient 
specialized staff to coordinate child care and educational resources 
housed im their facilities. In certam communities it may not be 
appropriate to have such professionals actually on staff, but all 
communities must have ready access to the necessary expertise. The 
Ministry and the key partners m education should jomtly determine how 
many coordmators are needed m different situations. 


The Ministries of Education and Community and Social Services jomtly 
report to the Committee the state and prospects of their intermiisterial 
consultation by December 1990. 


The Ministries of Education and Community and Social Services issue a 
joint policy paper by December 1990 commenting on the Garderie 
Scolaire D’Ottawa-Carleton School Day Nursery Inc. 7. and 


discussing how its principles could be mmplemented. 


Pilot projects, including that of the Garderie Scolaire D’Ottawa-Carieton 
School Day Nursery Inc., be funded to develop mtegrated models of 
child care and Kindergarten across the province. 


The Ministry of Education, m consultation with the major partners 
including the Faculties of Education, develop a plan by December 1990 
to restructure the overall system of pre- and in-service training m order 
to enhance preparation for teaching and specializing in the early years. 


Faculties of Education should begin to offer more courses and a 
specialized program in early childhood education as soon as possible. 


A Task Force be established by December 1990 to examime the 
competencies, skill and experience needed to teach young children. It 
should: 


evaluate existing college and Faculty programs to determine how 
well their curricula and approach are providing these capacities; and 


explore how the colleges and Faculties can more effectively 
recognize each other’s programs and draw upon each other’s 
resources and strengths. 


Zie 
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A specialist program for teachers of the early years be established. Some 
form of adaptation of four-year programs like Ryerson’s may be the most 
useful starting pomt. Shorter diploma programs may still be required for 
teacher’s aides or those working only im child care centres. 


The Task Force on training that we have recommended above should 
also examine special needs identification, assessment and teaching 
strategies.. Adequate and consistent training im these areas should be 
required for ail professionals working with young children. 


The Ministries of Community and Social Services and Health investigate 
whether child care centres are currently able to obtain equitable and 
adequate access to necessary special health services for children in their 
programs. The ministries should develop a joint policy paper on how 
child care centres and health programs can be most efficiently 
coordinated. 


The Ministries of Education, Community and Social Services, and 
Health, m consultation with the relevant mstitations and organizations, 
develop a plan to ensure that early identification of special needs is 
facilitated and coordmated. Specific mechanisms for passing vital 
mfomnation between the educational, child care and health systems must 
be mandated. 


The Ministry of Education ensure that all parents have equitable and 
adequate access to assistance and advocacy services within the 
identification and placement review process. 


The Ministry of Education develop a plan by December 1990 for the 
expansion of parenting education, both in the schools and on an outreach 
basis. 


The Ministry of Education, in consultation with the Ministries of 
Community and Social Services and Health, and the social services 
sector, develop a policy paper on the concept of community or 
neighbourhood schools. This paper should consider the role schools 
currently play m the provision and coordination of health, social and 
other services to children and their families, and how this broader role of 
the schools as the locus for a range of complementary services could be 


usefully and effectively expanded. 


An imtemministerial task force analyze the wide range of health, social. 
amd other services currently available to children and their families. It 
should develop an implementation plan for the most effective 
coordination of these services and facilitate pilot projects of a 
coordinated nature. 


APPENDIX A 


Yhe Dissenting Opinion of Mr. Dave S. Cooke (Windsor-Riverside) 
and Mr. Richard F. Johnston (Scarborough West) 
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Dissenting Opinion of the 
New Democratic 


Members of the Committee 


Although there is much in the majority report which we support and 
for which we can take credit, as for example, proposed class sizes 
for junior kindergarten and senior kindergarten, the New 
Democratic Party members of the Select Committee on Education feel 
obliged to issue a dissenting report for two reasons. The first 
revolves around the committee's failure to systematically attack 
the lack of planning by tne government in the area of early 
childhood education. The second concerns the need to place 
existing childcare facilities in schools under the direction of 


the Ministry of Education. 


There is little doubt in our minds that the government announced 
its throne speech initiatives on junior and senior kindergarten as 
a means of allaying the demand for more childcare facilities 
rather than for educational reasons. The rationale is as follows: 
if more parents chose half-day junior kindergarten or full-day 
senior kindergarten for their children, they would probably seek 
out private/informal.arrangements for their reduced childcare 
needs, thereby opening much needed spots in the non-profit 
childcare centres. The Treasurer might even have been expecting 
new federal monies for childcare, perhaps a tax rebate system 
which would have made private arrangements seem even more 


economically advantageous. 


This decision requiring boards to provide half-day junior and 
senior kindergarten and to encourage full-day senior kindergarten 
must be seen in the context of the trend toward transferring more 
and more of the costs of education onto the property taxpayer. 
The province is paying less and less of the costs of education, 
(estimated at only 40% this year), down another full percentage 


point this year. 


The greatest demand for childcare spaces comes from large urban 
areas which already pay the greatest percentage of their 
educational costs, (e.g. Toronto and Ottawa pay 100 percent.) (re 
the province were to expand traditional community-based childcare 
Options,in those centres it would have to pay about half of the 
costs, whereas with the junior kindergarten expansion approval it 
pays virtually nothing. A similar situation holds for the growth 
areas of the province where boards often do not provide FUNLOL 
kindergarten because they are already swamped with portables, and 
where the demand for new childcare spaces is increasing 


dramatically. 


While it is true that the province will be putting $20 million per 
year over five years into capital requirements for the junior 
kindergarten expansion, local boards will still have to pay their 
Share, as well as assuming 100 percent of the capital costs 
incurred by the full-day senior kindergarten expansion. New 
Democrats believe this to be a totally unfair burden on the local 


board and local taxpayer. 


It becomes clearer that this was the misguided rationale of the 
government when one examines the enormous gaps in planning that 
would not have been tolerated if this had been an educational 
decision undertaken in real consultation with the key partners in 


education. 


No decision on the appropriate class sizes for junior and senior 
kindergarten was announced. Each board can establish its own. 
This, in spite of the great election hoopla associated with 
reducing the class sizes of Grades 1 and 2 students to twenty 
students. It-.is impossible to give pedagogical credibility to the 
junior and senior kindergarten expansion without mandating class 
Sizes that Leftlect early adentificablon and. transi tional 
realities. The Select Committee, at our insistance, has 
recommended student:teacher ratios of 16:1 and 18:1 for junior and 


senior kindergarten respectively. 


No new changes in junior and senior kindergarten curriculum were 
announced even though recent studies have shown that junior and 
senior kindergarten pedagogy has dramatically different regional 
implementations. In some boards children are not automatically 
promoted into Grade 1 from senior kindergarten, even though a 
child at the same developmental level who has never been in the 
school system has a right under law at age six to enter Grade l. 
If the government were serious about junior and senior 
kindergarten, they would have paid greater heed to their 1982 Task 


Force on Junior Kindergarten, Kindergarten and Grade 1 and to the 


odo hs 


Early Primary Education project which raised these concerns, 


before launching a mandatory expansion. 


It is however, when one looks at the expansion of junior and 
‘senior kindergarten. as it relates to the integration of "child- 
care facilities" in the schools that some of the worst aspects of 
the lack of planning emerge. Over the past fifteen years child- 
care centres in the schools have grown from 25 to 900, and recent 
growth in school-based centres has far outstripped growth in 
community-based centres. School boards began childcare Operations 
during a time of declining enrolment. Today they consider centres 
part of the basic service of the school. Providing a "seamless 
day" of supervision within the school is seen as both a positive 
nurturing strategy and as a way of attracting children into the 
systems, public or separate. In the view of such boards, the 
expansion of junior and senior kindergarten requires the expansion 
of childcare facilities in the school as well. New Democrats 


CONCULr. 


However, while government expects each elementary school to 
provide senior kindergarten by 1992 and junior kindergarten by 
1994, only new schools are required to build childcare centres. 
In many schools the only obvious space for the junior and senior 
kindergarten programmes will be that used by the childcare 
facility. Without capital support the childcare centre may have 
to be closed. Some childcare centres in Metropolitan Toronto are 


already in jeopardy. There is also the prospect of many very 


young children (3.8 and up) being bused back and forth from half- 
day junior kindergarten to half-day Childcare. The separate 
school system, which often uses adjacent church basements for 
childcare may be able to put together a more attractive package 


for parents wanting a stable environment for their kids. 


New Democrats were shocked to discover the lack of consistant 
standards for the training of kindergarten and early childhood 
educators in the province, and we find it incredible that the 
government would launch a major mandatory programme initiative 
without having resolved the issue. A primary specialist can be 
employed as a junior kindergarten teacher after graduating froma 
Faculty of Education without ever having spent one minute in a 
kindergarten, and having received less developmental theory than 
an E.C.E. graduate from a community college. On the other hand, 
even the Association of Community Colleges was unaware of the 
dramatic range of educational standards for E.C.E. in its own 


InStaicuLcsions: 


We are suffering from a teacher shortage at the very moment we are 
expanding the system in junior and senior kindergarten. While an 
obvious pool of potential teachers exists within the E.C.E. 
community, not only have we failed to negotiate an equivalency 
package so that they can more easily access the faculties of 
education or special inservice upgrading programmes, but we also 
do not even have a coherent picture of the relative strengths and 


weakness of the education of graduates from the various community 


college programmes. The need for an "early" primary teaching 


specialty with more early childhood development curriculum was 


also crying out to be met before the government launched 


junior/senior kindergarten expansion. 


The government also neglected to take into account or to 
with the public whether the legislated hours for schools 
open should be changed to reflect the childcare role the 


playing; whether the francophone and multicultural needs 


this 


discuss 
being 
SGHOO. us 


are being 


addressed in the junior and senior kindergarten/childcare mix; 


whether mandatory and systematic pre-school entry consultation 


processes with parents and childcare operators should be 


introduced, and whether the mandatory provision of half-day junior 


and senior kindergarten and full-day senior kindergarten should or 


will lead to the mandatory attendance of children. 


The Liberals on the Committee produced, with us, recommendations 


that relate to the deficiencies in their own party's planning, but 


they were unable to agree with us on solutions to the other 


Qrievious problem of responsibility for and coordination of 


childcare in the schools. We New Democrats believe school-based 


childcare should be brought under the control of the Ministry of 


Education through the authority of the local school boards. Such 


a reorganization would accomplish a number of goals. 


an The education component of childcare would be recognized. 

Die The lines of authority and coordination of functions could be 
more eaSily established. 

3% The priority of childcare in the school could be promoted 
better if the programme belonged to the ministry to which the 
Board is responsible. 

4. The development of the "seamless day" for children in need of 


childcare could be more readily pursued. 


5 The value of childcare and childcare workers would be 
enhanced. 
6. The vital role of parents in the childcare facility could be 


expanded to the school as a whole. 

We The push toward establishment of consistant training 
Standards, equivalencies and role definitions between early 
childhood educators and primary specialists would be 


accelerated. 


Presently our best childcare centres use pedagogical techniques 
like creative play, as do our kindergartens. However, ina given 
school, the same child may spend much of the morning ina 
childcare with water play, gross motor activity and reading 
Circle and do the same sort of thing in the afternoon, across the 
hall, in kindergarten. The only differences are that in childcare 
a four-year old has an 8:1 child:adult ratio while the junior 
kindergarten teacher may have 20-25 children and more rigorous and 
systematic performance evaluation responsibilities. No mandated 


communication takes place between the E.C.E. worker and the junior 


kindergarten teacher. The Select Committee feels the 
communication can take place well when two ministries are 
involved. We think it would be best accomplished under one 


ministry and under the management of the school. 


We are concerned that the active role of parents in the non-profit 
childcare system must not be lost, but rather that it be imported 
by the school system to enhance the accountability and relevance 
of the elementary school. Before the Ministry of Education is 
given responsibility for providing childcare, a democratic 
mechanism of parental influence such as a "school council" should 
be developed in discussion with the associations of boards, the 


teachers' federations and parent organizations. 


In addition, discussion between E.C.E. workers, the teachers' 
federations, faculties of education, the community colleges and 
the boards should be undertaken around the issue of training 
standard equivalencies, cross-overs, grandparenting and other 
labour-management issues which might need to be included before 
such a move could be implemented. Clearly these are not simple 
tasks but we are convinced that the overall goal is so worthwhile 


that they must be pursued early and with vigour. 


In the meantime, the number of arms-length facilities along the 
lines of the Ottawa or Kingston models should be increased. 
Creative funding solutions which continue to access C.A.P. 


funding, while a new national childcare plan is on hold, should be 


eae 


pursued by the province with the understanding that the local 
boards should be required to meet only a small Minority of the 
costs. The associations of school boards should also be included 
from the earliest time in these deliberations. 

If this government -had taken a similar consultative route towards 
expansion of the the primary division, the Committee's work would 
have been unnecessary, let alone this dissent by the New 


Democratic members on it. 


Respectfully submitted. 





RichardMohnston, MPP David Cooke, MPP 


Scarborough West Windsor-Riverside 
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